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Preface

This book is long overdue, since we have been promising
ourselves for two years to get it written. It grows out of a long-term
conviction that the primary sburce for imptovernent in the results
of manpower programs must be adaptation of those programs to
the needs of indiNiduals'ancl the. realities of labor markets. We view,
this as only one beginning of several Currently being made. Its
source is basically our personal experiences, and it may suffer from
that narrowness and gain/ from that practicality. .

The text has profited from reviews and comments by Sat.
Levitan, Robert Taggart,,Richard Arnold, Michael Kirkham, Gary
Felker,, Ms. Nancy ReMine, Robert McPherson, and Ms. Marty
Gould. We appreciate their perceptive comments, all,of which we

have welcomed and considered, though not all did we Idopt. The
book has profited from/ their advice.

Publication of this book was sponsored in part by the National
Manpower Policy Task Force, which is a private, nonprofit organi-
zation primarily concerned with furthering research on manpower
problems and assessing related policy issues. The Task Force spoh-
sors three types of publications, (.1) policy statements in which Task
Force members, are actively involved as co-authors, (2) studies
commistioned by the Task, Force and reviewed by a committee

1
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, -

prior -to publication, and (3) studies prepared by members of the
Task Force but not necesszrily reviewed by other members. We
are most grateful for the financial suppOrt from the National Man-
pots er Policy Task Fgrce, and-we dedicate this book to that body in
its continual effort to upgrade the quality and-effectiveness of
manpower policy and practice in this country.

. The glossary is included because of the vast "confusion of
tongues" which ex?sts in the field and the need for some beginning
to codification. It represents a multitude of compromises. Although
ourgoal was to create a glossary that would be useful to a relative
newcomer to manpower planning, some readers w ill not. find
needed listings because we felt that the particular term was in the
normal vocabulary of the mtjority of our expected readership.
Others will find their pet ,terms have met 'w ith,caalier treatment.
Still others will not find listings for terms which by their complex
nature (in our opinion) precluded simple definition. It is hoped that
time and use will assist us in improving the utility of the gloisary.
Finally, w-e haye relied heavily on official definitions where they
are in widespread use and afford ,greater precision than would our
altering these definhipnt to--suit our interpretation of them. The
most useful source in this regard is the "Explanatory Notes" section
of Employment and Earnings, a monthly. publication of the Bureau of
Labor Statistics. Responsibility for sins. of omission and commis-
sion, however, belong to the authors./

The Authors
July 1974
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1

The Case for State and Local
Manpower Planning

The thrust in federal manpower policy since at least 1966 has
been toward local labor market manpower planning. The advocacy

may have been.' idden beneath ,terms like coordination, consoli-
dation, decentra zation, decategorization, and special revenue
sharing, But if pia ning is a process of atterlig to identify prob-
lems and devise s utions that fit, that (along with public service
employment):is w at all the furor in manpower legislations and
policy over the ye rs since 1966 has been about. .

There have been many stages in that advocacy: (1) early
attempts to coordinate programs to see that all of them in total
focused consistently and coherently on the needs of their common
target groups, .(2) the Concentrated Employment Program (CEP)
which sought-to bring all manpower programs together under one
roof in census tracts heavily impacted by poverty, (3) the Cooper-
ative Area Manpower "Planning System's (CAMPS) initiation of
parallel planning for interrelated pro'grams, and (4) ultimatelyrto
the decentralization-decategorization advocacy of discretion to
local elected officials to adapt program offerings to the realities of
communities and the needs of individuals culminating in the
Comprehensive Employment and Training Act (CETA) of 1973.
But throughout the underlying driving-force has been the same,
and the direction has been consistent.

,Every community* has its disadvantaged people who have
manpower needs. But what can and should be done for them
depends upon the state and nature of the local economy and their

9
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10 Manpower Planning for Local LaborMarkets
t

.own personal characteristics. Nationally uniform programs can be
generally applicable, 6ut they never can efficiently meet variant
needs. Employment and income for the disadvantaged has been
the priority of U.S. manpower policy for the past dozen years, but
that is not the only reason for labor market manpower planning.
EconomiC development is a funttion of human resources as well
as of natural resource endowment and capital investment. Whether
and in what direction to grow in a local economy will depend in
part upon the nature of the, work force. Every social and 'technical
problein,has manpower. requirements in its evolution. There are
incentives in the labor market which lead generally in the right
direction, and f3rtunately, most labor markets are at least viable
without such planning. But if pathologies are to be avoided in the
labor market and ingrained problems ameliorated, it makes sense
to look ahead, decide what the community wants to be like, and

. take steps to make it happen.
But if planning encompasses identifying problems, estab-

lishing objectives, exploring alternatives, designing and imple-
menting programs, and monitoring. evaluating, reeding back,, and
improving efforts based on 'observed results, manpower planning
has been widely advocated but seldom done. One should not be
harsh, for tbt trends are clearly in the right direction, and the task
is not easy. In manpower programs the planning function did not
precede the programs, planning was added after a sizable number
of categorical federal programs had already been put into opera-
tion in local labor markets by a variety of local program agents
or operators. Planning Was initiated to help stem th,e tide of rising
criticism about program organization and administration and to
counter the criticism that federal administrators did not know local
conditions. In part, it was'a necessary attempt to shift the burden
for explaining what was being done from national to local levels
as a political stratagem, and in part it was the recognition that the
federal \adrbinistrator was too far removed from the local scene to
really understand local needs and programs: Planning, it was
hoped, would cause program operators to correlate individual
program efforts and to develop program linkages and coordination.

To say that most of what has been called manpower planning
till now is in reality a .somewhat More analytical approach to
program administration is not to say it is not worthwhile. The
analysis cannot but improve chances'of program success, and the

-1 0
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tendency is for staff described as manpower' planners to want to live
up to the name and explore the boundaries of their new profession.
Therefore the clear tendency is to reach slowly out from ffie day-to-
day operational analysis, which might be described is tactical
planning, to the' longer term, foresighted relating of action to
emerging need and socialigoals, which can be dignified as strategic
-planning.

However, to call an individual a "planner" or a group a
"planning council" is not to provide a format and technique for'
planning or to ensure competence. "How to do it" is the next
required step after deciding a task should be undertaken. The
Labor Department, with its responsibility for funding and putting'
in place the beginnings of manpower planning, has also provided
the rudiments of a tactical planning technology' at a level as sophis-
ticated as, or even more so than most planners and planning bodies
are capable of using. Progress,, however, depends upon constantly
stretchiqg efforts beyond current capability.

This book is designed as an elementary introduction to plan-
ning manpower services for those who are the victims of pathologies
in the marketplace The unemployed, the underemployed, the
poor, and the hard to employ. It is intended primarily for the man-
power planning staffs funded since 1969, who have been assigned
the task of developing manpower planning programs for governors
of states, mayors of cities, and for county executives a pew breed
who are multiplying rapidly tinder CETA.

One of the central premises of the book is that manpower
planning, like human resource planning (of which it,is one part),
can and should be a major activity of local labor markets. A good
manpower planning program begins with an understanding of the
system by which skills are developed and jobs created, and how the
two are matched in labor markets. It does not begin with federal
guidelines and programs. These latter-policies and resources must
fit into and complement a considerable ariety ,of activities which'
goon largely independent of the programs. This argument in no
way lessens the importance of federal programs and guidelines.
Indeed wfthout federal initiatives, there would be neither man-
power prOgrams \nor manpower planning.

From meager beginhings in I67, manpower planning is
emerging as a sophisticated and continuing activity which has
implications far beyond the sffkient use of federal resources. The

11



12 Manpower Planning for Local Labor Markets

progress achie,ved in this field is having an impAct on health and
edutation planning as well as on economic, development planning.
Present' trends toward decentralization' in policy administration,.
including larger roles for elected state, city, and county officials
and their staffs, should bring local labor rriarke4--tvanpower plan-
ning into its own. There is, however, a danger that such decentral-
ization could have the opposite effect, unless the federal funds are
accompanied by strong requirements for and support of a continu-
ation in planning.

It is the ambition of this book:to (a) set forth some techniques
of manpower planning useful at the present state-of-the-art, and
(b) derive some principles, provide some techniques, and identify
further needs in planning technology reaching toward a more ideal
but still achievable system.

In pursuit of that goal, this chapter offers definitions, a typol-
ogy, and some underlying principles for manpower planning. The
following chapter reviews recent experience in the field. Chapter 3
presents ;an overview of the role an functioning of labor markets.
in the economic system. The remaining chapters address "how to
do it" at two levels; (1) the presently achievable and (2) that 4ich
should be pursued as achievable a little,time ahead, given recom-
mended effort

Why Manpower Planning?
.

That manpower is a vital economic resource while employ-
ment is the primary source of income and status in our society are
truisms. But they do not justify manpower planning. Social energy
is always limited. There is no reason to undertake planning unless
lack of foresight will make things worse and a successful effort
to foresee futuv 'conditions and accommodate to them or modify
them can maketthem better. ManpOworhas always been a vital
economic resource, and employment became the primary source
of income as a consequence of industrialization. Which recent
developments have made important what before was not necessary?

A new stage of economic history increasingly brings to human
resources the pimacy once held by natural and capital resources.

retndustrial stage marked by investment of most human effort
some farm of agriculture, fertility of the soil coyld be the major,

source of economic strength and land ownership the source of
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wealth and power in society. Industrialization transferred labor to
the production and distribution of manufactured goods and wealth
and power to.the owners of industrial capacity. The first of these
two periods in the United States encompassed roughly the years
up to the Civil War, and the Second is only now in transition to a
new era yet to be very clearly specified. But for this postindustrial
stage, it appears that direct human services and information proc-
essing are likely to be a focal point of efnploYinent. And in that
stage human resources promise to have primacy in economic
theory and fact. Emphasis has shifted from goods production to
services and blue-collar to white-collar employment. The most
rapidly growing occupations have been those.which required the
most formal education and training. Increasingly, factory and even
farm, were directed not by ;owners but by professional managers.
International competition and internal prosperity have demanded

. scientific development and technical competence an the trained
manpower itO supply them. More and inore,.it is no one's owner-
ship of anything other than his own talentsand 'skills which deter-
mined ones place in the scheme of things. Human resources are in
fact becoming the wealth of nations (Harbison, 1973).

All of this does not mean that natural and capital resources
are no longer important. The rising productivity which has freed
man, to the extent he has been -freed, from drudgery has been
primarily the result of and better equipment to augment
man's puny strength.,Rising standards of living still depend upon
increased productivity. The "energy crisis" is a sharp and belated
reminder that the. passengers on Spaceihip Earth are dependent
upon a fixed supply of natural resources. They can be discovered
and developed bin not createdby man. But the failure to recognize

These limitations and plan to enjoy the good life"within these con-
straints was a failure of human wisdom, not of natural resources.
If planning is to make the best of natural and capital' resource
constraints, new atural resources are to.be developed and known
ones conserved, 't will be the wisdom and the skill of the human
resource component that will achieve it.

The economic and social changes which have put a premium
on the citialitj% of the human resource contribution have had their
impacts at both ends of the manpower spectrum. Those without
education and training have come to be at a competitiVe disadvan-
tage. as their opportunities .shrank relatively and die competition

13
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from better prepared people increased. Technological, economic,
and social changes isolated some in rural depressed areas and others

-in- central city slums. Cities developed perversely with the well
prepared often living in bedroom suburbs and working at white-

collar jobs in central city offices. While well-paid, semiskilled
production jobs migrated to the suburbs, the victims of deficient
education, racial prejudice, family breakup, and a variety of other
social and economic ills were trapped in central cities contiguous
only to jobs for which they were unprepared or to which they had
no access and to jobs which offered little attraction and low pay.

High birthrates from 1947 to 1957 gave at least sixteen years'
warning of swollen labor market entry rates, but public policy failed
to heed the warning. School attendance multiplied and extended,
labor force participation rates shifted, with those of men declining
and of women rising; technological change quickened, mobility
increased. Stbsequently, falling birthrates signaled declining need
for education personnel, and the supply of technical- and college-
trained manpower began catching up with demand, but few seemed
to notice. All of this is an old story to any student or practitioner
in the U.S. labor markets.

The point is that all of these developments were foreseeable
but little acted upon. That inaction brought crises which were
responded to by programs. Programs range from those to increase
the supply of educated manpower to those to improve the employ-
ability, employment, and earnings of those least able to compete
successfully in labor markets. Programs with the former objectives
were familiar and they worked, perhaps even to excess in some
areas of highly trained manpower. The latter programs were new,
the problems to which they were addressed were unfamiliar, the
techniques undeveloped, the staffs inexperienced and untrained,
and the objectives-complex.

Operating Lender crises, real or imagined, government officials
decided that action seemed more needed than planning. At least
in, the public sector and at the national level, pressures of budget
cycles and elections dictated a short-run focus. Since the initiatives
on behalfof the disadvantaged were federal, state and local govern-
ments merely responded to administer federal resources under
federal direction. At a more general level,' expenditures for educa-
tion and training multiplied without being planned or coordinated.
Schoolsilihd colleges responded to petceived rising demand without

Manpower Planning for Local Labor Marketk
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wondering how their output related to that of all the other sources
and to manpower requirements. Congress and federal agencies
also responded piecemeal with incentives for expanding production
of this or that type of specialist, with no attention paid to the total
impact. New programs were introduced and old policies shifted
without recognition of their manpower implications or the mail-
ability of staff to carry them out.

All of this transition is occurring at a time ic economic his-,
tory when society is becoming incredibly complex and planning
has become recognized as a vital necessity. Population growth,
urbanization, and technological development have made every-
thing'related to everything else. Actions of one .tend to have an
impact upon all. Private and social decisions are likely to bring into
play long successions of unforeseen consequences. Such forces set
in motion often seem almos t-irreversible. Where once fragmented
and atomized."ad hoc-ness" was considered, essential to freedom,
planning is now the accepted insurance against binding strictures
on future decisions. Add to all this, as fhe demand side of planning,
the availability of massive data processing capability augmenting
the potential supply of planning capacity, put the primacy of
human resources together with the demand for planning as an
essential social function, and there is a recipe for the emergence
of human resource and manpower planning.

Gradually, a positive response has developed from this
seeming chaos. Slowly but increasingly,.the larger firms in private
industry attempt to foresee crucial manpower needs and prepare
for them, insofar as it seems profitable to do so. Governmentstatis-
tical agencies provide better and better data and projections as
aids to personal and institutional planning. The national govern-
ment attempts to foresee total employment needs and, qualified
by other goals, seeks an acceptable level of employment. Policies,
more than'planning, determine the shape and size of programs on
behalf of the disadvantaged members of the work force. However,
those disadvantages are faced in labor markets which for most
transactions, particularly for these workers, are local in scope.

Nationally, a manpower planning assigriment has been given
to state and local governments, but planning competence and
a planning format are just beginning to be developed. Neither
state nor local governments have had the planning assignment
until CETA carried with it the discretion for them to see that plans

,



16 'Manpower Planning for Local Labor Markets

relate to labor market needs and realities and thus has affected
operations and achieved results. Now, however, decentralization
of program responsibility from the federal to the state and local
levels promises the discretion but not necessarily the competence
for meaningful and effective planning.

Political jurisdictions are not economic entities, whereas
manpower problems occur in labor markets. Federal manpower
program resources are minor in contrast to the range and size of
manpower problems in any economy. There, objectives may or may
not accord with local priorities. And cErA represents only 40 per-
cent of federal manpower programs on behalf of the competitively
disadvantaged. The sum and substance of these considerations are.

(1) Manpower planning is necessary in a world of. rapid
change where human resources playa vital role.

(2) Manpower planning is scarce because of lack of expertise "
and discretion; but both arc growing...

(3) Manpower planning should be undertaken wherever:
(a). Problems can be foreseen and avoided. .

(b) Unfavorable conditions can be ameliorated.

(c) The future cap be shaped in more satisfactory ways
. than had it just been-alloWed to happen.

(d) Looking ahead to objectives canallow\a measurement
of Rrogress.

(4) But it cannot be done unless there are techniques, skills,
and discretion.

(5) When it is done effectively, the planning will be done
where the problems are; i.e., where People live, where jobs
are created, and' where the two match or fail to match.

Definitions and Typology for Manpower Planning

Definitions in the emerging field are not upriver-sally accepted,
and one must be arbitrary in advancing terms. By "human re-
sources" we mean all of the.productive activities and potential

'.contributions of human beings. Human resource' development is
an effort to enlarge .upon the productiveness of people, whether

IC
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in employment, in work, in art, in volunteer service, or in any other
way that humans contribute to making life better for themselves or.
for others. Work is any productive 'activity undertaken to produce
goods or services to- benefit one's self or others, whether or not the
vrson performing that-work is paid for it. We reserve .the term
"manpower" for the labor market and relate. it, to, ememployment,oyment
i.e., work that is employed human effort that results in income.
Therefore human resource development would include all aspects
of health, education, and employability development, most social
Welfarp activities, and even such diverse social and economic func-

., tions as housing and transportation, insofar as they affect the \
social and personal as well as the economic productivity of -e- ople..
In fact the human resource term is saved from being infinitized into
meaninglesshess only by its restriction to productivity, achieiement,
and service.

Manpower development refers to the enhaneement of every
human ability which contributes to effectiveness in the employment
nexus. Manpower policy is a two-sided term encompassing all
social 'decisions which deliberately affect:.

(1) The, use of people in labor markets as economic factrs
. of production

(2) The ability and opportunity for people to pursurreminner-
ative and.satisfying work careers in employment

Since the concerns of manpower policy embiace its roles both
. as a productive resource and asa determinant of personal welfare,

iis well to think of a manpower system as those foltes in society
which not only use people in productive ways but also .create their

. productivity. The system must recruit people from the population
pool; motivate them to productivity, prepare them for prOductive
activity, create employment opportunities for hem, Match the
people with the opportunities, reward ttiem with both incomes and
feelings of self-worth, and refurbish, upgrade, and replace them 1
as economic forces, or displace them because, of age. Planning is .,,

a systematic way of thinking through and designing ystem to
do these things. -

Manpower planning ;includes every effort to foresee;man-
power problems, establish manpower goals, and dekign systematic,,
approaches for avoiding thseProblems or achieving the goals.
Though this book.devotes itself to planning for public manpower
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policies a..J pursued primarily by_state and .local governments,
perspectiveron that assignment* may be provided through a ty pol-
ogy of manpower planning.

3

Macro Manpower Pleinning

Conceptually at least, it is useful to think of economic plan- /
ning as manpower planning, so long as its primary goal is employ..
ment. The,Employment ACt of 1946 implied the task of estimating

/ the number of persona. likely_ to be seeking work and devising
policies for sufficient economic growth and job creation to absorb
them. Though this is not a very explicit process, the Council of
Economic Advisers always has available to it labor force projections
made by the Bureau of Labor Statistics. The employment outlook
is a key consideration in economic and politidarPolicy malting,,
and despite the need to temper the employment goal with other
goals, some action is always recommended.

Similarly, the federal budgeting process could be considered
in part as a manpower planning exercise. Decisions to spend various
amounts on defense, aerospace, atomic energy, agriculture, educa-
tion, or any of the myriads of federal budgeting allocations are
alsO deCisions for sectoral allocations of manpower resources. Tax
decisions are also detisions to allow or discourage private activities
which allocate manpower within the private sector and between it
and the public sector. Economic development activities; such as
those to aid depressed. areas, are in reality designed primarily to
affect the spatial distribution of manpower and employment.

.Availability of feder,41 aid to education-influences 'the labor force
participation of the '*ing, just as cpublic assistance affects the
participation rates of some narginal and potential members of the
labor force and Social Security benefits impact upon the partic-

,ipation rates of older persons>tionally made.projections of man-.
power requiremerrts both aid and influence individual choice
among .occupationsthe planning for educgtimial facilities and
other resources, and the actions of employers.

Though not the purpose of this book, the tremendousimpact
on manpower policy of national decisions outside the manpower
policy field should be noted. Just a few examples can illustrate the
./impact apd the -economic and social failure to foresee and com-
pensate- for, the manpower impact- of national policy. Agricultural.

. "
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price support programs introduced in the 1930s were major factors
in encouraging consolidation and mechanization of farms, forcing.
(or. allowing) millions co leave the land, to migrate successfully or
unsuccessfully to the cities, or to remain as the rural nonfarm poor.
Medicare imposed greaker burdens upon an already short supply
in health occupations. Aerospace decisions encouraged large Tur-
plies of expensively trained manpower to invest their careers in that
field, then abandoned them. Federal housing and highway building
policies encouraged the demand for labor to shift to the suburbs,
without aiding substantial portions of the supply to follow. Avail-
ability of retirement benefits continually encourage earlier retire-
ment in a population characterized by increasing longevity, while
Social Security restriction's on continued earnings discourage
second careers.

These are sufficient exam ples to illustrate the need and oppor-
tunities for manpower planning at the national or total economy
level. The need has been discussed for some years and was most
recently noted in the 1972 Manpower Report to the President. Recom-
mendations haVe ranged Over a brOad number of devices, a Council
of Manpower Advisers, a manpower member among the three-man

' Council of Economic Adrisers, a special assistant to the president
for manpower, an intergovernmental Cabinet committee on man-
power; with a primary role for the Labor Departinent among them.
Still, policy responsibility remains fragMented with . the conse-
quence that nonmanpower decisions are made with little anticipa-
tion of their manpower consequences. Manpower considerations
need not dominate, but at least there should be some focal point
of recognition of manpower consequences with sufficient "clout"
to get its voice heard.

Micro Manpower Planning

Much more is happening at the level of the individual business
firm and, ,to a lesser degree, in the public agency as an employer.
Firms dependent upon sophisticated manpower look ahead, relat-
ing product and sales outlooks to manpower needs and setting in
place programs to get the 'right man itt' tpe right place at the right
time. Enlightened firms also attempt to foresee declining manpower
needs so that attrition can reduce otherwise excessive supplies.
Most corporations at least try to look ahead at the attrition of top

9.
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management and attempt to have replacements 'ready to take over.
The number of firms undertaking such planning is relatively small
but growing (Patten, 1171).

Manpower Program Planning

Little planning at the national level has gone into the variety
of programs aimed at enhancing the employability andincome of
the poor and the competitively disadvantaged. Most were launched
without clear identification of problems, explicit statement of objec-
tives, or experiment to see if they would work. All were based on
political supposition. Subsequent appropriations also, haVe only
the most casual relationship to need, being based on a 'Variety of
political judgments. At thelocal level, the response has been simply.
to accept federal funds, recruit eligible enrollees, and administer
programs as directed by federal*sl,elines. Allocations to the state
or communities from the federal level were either by formula or by
politics and grantsmanship. Allocation decisions within states were
ordinarily male, without guidance, by low-level functionaries.

At the state and ideal levels, the scene is now changing. Dis-
turbed at the chaotic hodgepodge of programs seeking to serve the
same target groups at the loc4I level, the federal agencies did what
they had not been able to do for themselves. They superimposed
apoordiria` ting mechanism among program administrators at state
ancEarea levels. From a mere interagency communications 'system,
CAMPS in some places &volved into a real effort at manpower plan-
ning. (The CAMPS concept is discussed more fully in chapter 2.) Its
major weaknesses were lack of a planning format and trained staff
and the delegation of sufficient policy discretion that planning
could make a difference in the allocation offunds. Passage of CETA
seems to promise the discretion, and necessity is forcing the Bevel-

, opment of planning format, techniques, and staff.

Labor Market Manpower Planning

Manpower program planning has as its current' focus the
,employability and employment needs of those individuals who find
It most difficult to compete successfully for the opportunities avail-.

20
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able in the job 'market. It has as its goall improvement of the em:
ployability, employment opportunities, and incomes of members
of those target groups. Others, perhaps most, participants in the
labor market find less than optimum fulfillment and income from
their working careers and could use help as, recipients of man-
power program planning. But resources and social energy are
limited, and priorities among' target gitups and activities must
be set. ---

Although manpower ,program planning seeks to enhance the
ability of individuals and groups to compete successfully in labor
markets, it does not encompass and is less than total labor market
planning. A labor market is both 4 theoretical concept and a prat-
tical reality, but it is not a single place or event. It is conceived of
as all of.those ways in which those seeking to sell their labor and
those seeking to buy labor services come into contact so that trans-

.
actions-7- that is, hirings, promotions, and so forth take place.

There are labor markets and Woof markets. The term can
apply to all of those who work or seek work, or to all workers in an
occupation (e.g., the clerical labor .market), in an industry (the
construction labor market),.or in a geographicS1 area (the metro-,.
politan labor market). The occupational, industrial, and geograph-
ical' in,arkets Overlap (college professors in a national market,
ironworkers in a regional labd market, and taxi drivers in a local
labor market). A highly touted recent, theciry of labor_ markets
related to manpower policy (the .theory of dual labor markets)
conceives of a primary labor market of good jobs, good pay, fringe
benefits, and prospects of advancement, and a secondary labor
market of poorly paid, unskilled, dead-end jobs open to the dilad-

. vantaged with an impervious wall between (Doeringer and Piore,
'1971).

Clear and relatively precise in concept, actual markets are
always fuzzy at the edges, and the boundaries are hard to identify.
Since this book was primarily conceived for the labor markets in
which manpower programs are relevant and for which niantiow-
planning councils do ,their planning, the 'emphasis is local labor
markets, i.e., the geographical area which encompasses both the
residences and places of iiployment of most workers within normal
commuting patterns. The edges will alwaysibe, fuzzy as population,
thins and then thickens, with those commuting to other concentra-
tions comprising other local labor markets. Political jurisdictions'
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are hardly ever contiguous with labor markets, but standard metro-
politan statistical areas (SM8As) usually are.

A labor market mus,t incorporate. and bring together both
the supply of and the demand for labor. The domain of manpower
policy is generally conceived of as encompassing all supply side
concerns ; but on the demand side, it is'conceived of as including
only concern for particular employment opportunities for par-
ticular individuals (Bakke, 1969). As such it serves as a bridge

,between and overlaps to some degree economic development policy
on the one hand and social welfare policy on the other (the social
welfare concept being broader than the human resource concept,
in that the former involves all factors related to the welfare of
individuals and groups in society:while the latter is limited to
their productive attributes and activities). The manpower planner
therefore must limit his field so that it is manageable, but must be
familiar with and able to relate to, contribute to, and use policies,
programs, and resources outside but closely related to his field or
concern. Clearly, if there is not economic activity, th are no
jobs; but an array of social services and amenities is necessary to
make employability possible. The manpower planner must know
the economic system which creates the jobs; the employers who
control them; the unions who, represent the employees; the roles
of the families, churches, schools, and other institutions which
contribute to work values and job skills; and the institutions of the
labor market which match or fail to match supply and. demand.

, Of course, the federally funded manpower programs for the
disAdliantaged are only a minor part of the monies spent upon
roanpow r matters. The target groups of the programs are only a
small minority of the actual and potential labor force. Problems
range across the entire spectrum of skills and occupations on both

, the demand and supply sides of the labor market. A planning
process similarly dedicated to improving labor market runctioning
would concern itself with relationships across industries and occu-
pations, population groups, generations, and institutions. In that
exercise, federal manpower program budgets would be viewed as
only one important source of funding. The response would, be a
search for ways to fit federal programs and funds into the pursuit of
labor market objectives without violating federal objectives.

in general, this book, emphasizes how to do manpower plan-
ning at the level of labor markets, which are of lesser scope fha,n
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state jurisdictions (though often overlapping state boundaries) but
broader than the scope,pf 'cities. Also in general, the labor markets
addressed are thOse over which ,a worker can range in search of a
job or an in search of an employee, without either having
to change his residence or location. It is at this level that the chal-
lenge of manpower planning lies. This is where the- problems are
and where the jobs must be. However, this book addresses only one
level of labor market problems: efforts to improve-the employ-
ability, the employment opportunities, and the incomes of those
workers experiencing difficulties in competing successfully for
available jobs. This by no means covers the range of labor market
planning needs, but it is task enough for one volume.

Principles and Techniques of Planning

With this broad orientation, the job of the planner is to plan.
And planning is an art in itself, with certain well-developed prac-
tices and techniques which are applicable to all planning, public
and private, for educa4ion; health, or any set of objectives, but with
adaptations to particular planning environments. Certain terms
goals, objectives, systems analysis, management by objectives,
critical path method, cost/effectiveness and cost /benefit analyses,
for instance are familiar to the planner's trade wherever it is

. practiced. And there is a particular jargon for the particular field
in which planning takes place. A goal is an end result sought,
objectives 'are the intermediate midpoints to be achieved on the
way to the goal. Strategic planning is the master plan to achieve
the goal, and tactical planning devises the day-to-day program for
achieving objectives. Clearly identifying goals and establishing

_ objectives are the most critical and yet oft-neglected steps in the
planning process. Both are ends, not means to an end, yet programs
often get lost in pursuit of means while forgetting or never
identifying end's.

Planning has been a much debated Activity, function, and
process in American society. For some it is regarded as an attempt
by the self.appointed elite to structure a future society contrary
to the evolutionary process of democracy. While fOr others it is
a simple exercise designed to accomplish two limited purposes,
first to understand and evaluate what is now being done, and then
to offer to decision makers usually elected officials or their admin-
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istrators -7 some ,alterriative,choices,for predicting and irnyrON14
effectiveness and efficiency ,in ongoltig program efforts._ .

This.'book clecly sees rilanpower plot-ming in the latter tote. 15

Planning is a simple cotlaept involving some generally agreed-
S. and procedures, Or toots and teOril41.18S. Planning can

be piofitahq,'applie4tto almoli' every _aspect of hurnap *endeavor

0 :4
and to Airfacets Ofhuman .resourcerpolicy;,-suer as healthcare';

, education,. empltrent, economic de\ elogment, and tranpOy.5
1.6evelwmente0 utilization. Pla,nning has_ gain .-its greatest _

acceppiice ;tit the American Business witefe most of
pone:et-mg pianning 'any--krt-fr sting has .lieerk- thine,

'PlanOng h been and is 'pp' w beins applied incite, rigol-ously, and
,44

iin9re effectively d physical Planning.fOr' roads;aiipOrts,
:

-water an .:sewesi sysOns, brit .,es, schools,- and other facilities,"
Planning' rogittms do not by themselves guarantee success. Plan-
ning is no anacea, great mistakes occx_ with or Without planning
because but tan vision is limited, unforeseen conditions arise, and
unforeseen results emerge. But planning is tIle best hope for gaining
greater efficiency in most forms of human activity.

It is commonplace to call America a futurp-oriented society,
and fascinating to note that there is ,a new industry called "fu-
turism." The accelerating pace of human events, the demands of
modern technology, the rapidity of its change, and the ability to
plan and forecast all contribute to the rising interest in the
future. Whether it is futurism that gives rise to the interest in plan-
ning or the ability to plan that gives rise to futurism is an interesting
question that will not be resolved here.

Planning is gaining wider accepfande and support and is
increasingly thought of as an essential aspect of rational human

'behavior. Increasingly, Congress writes into new laws requirements
for plans and planning, although resources required for planning
are not adequately provided and the guidelines for minimum
requirements to assure reasonably good planning are seldom a part
of the mandate. Planning must be evaluated in terms of its present
and expected results and can only be justified when it contributes
in a meaningful way to preventing or solving problems. There is
a rapidly growing body of literature on what planning is, why it is
done, and how to do it. A review of the literature on planning
reveals a growing consensus that planning involves some generally

24
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accepted steps, procedures, tools, end techniques that can be
adapted to a wide variety of problems. To be sure, there are some
extremely complex planning models that have been developed for
planning in the business firm, models that involve 'highly mathe-
matical and complek systems analysis, using sophisticated com-
puters and the highest levels of human skills from a variety of
academic disciplines. There'are no such models currently in wide
use fOr social problems.

Since this book is viewed as an,introduction to a particular
kind of manpower planning for the unemployed and under-
utilized in local labor markets its approach to the planning
process consists of relatively simple,' uncomplicated mdfels which
seem to have broad application to a wide variety of problems. In
the simplest terms, a planning model outlines a number of syste-
matic and sequential steps that can be described, without making
them specific to any area of planning interest. While the number
and ordering of these steps are recorded differently in various
writings, the content andsequence are usually roughly the same:
A set of problems disturbing the social welfare is identified and
given priority over other such problems. Goals and priorities among
goals concerning the ,nature of the socioty desired are chosen,, all
reasonable alternatives for achievemerft of the priority goals are
expl9red, specific ,pbjectivs are established, and a program is
devisee' to accomplish the objectives. A monitoring and evaluation
system is established to determine how well the prograin is working
to achieve the objectives. Results of the evaluation are fed back to
modify and improve the effectiveness of the program.

Since some problems are more serious than others,,and there
is seldom the resources to attack them all simultaneously, priorities
are necessary in pursuit of solutions.,In general, the choice should'
be to pursue first those problems most likely to increase iri serious-
ness if left alone. A goal isa long-term, broadly encompassing
target, and objectives are immediately actionable milestones on the
way to the goal. Uieful objectives must be desirable, attainable,
and measurable. No reasonable person or corporate body would

.pursue an undesirable objective; it is a waste of energy to pursue
a-solution which has little likelihood of success. Unless objectives
are measurable in some fashion, there is no xay to tell whether a
particular course of action is bringing the objective closer or casting
it away.

25
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'A'necessary step in any planning program is to identify and
define, in as much depth and detail as possible, the alternative
courses of action which could be adopted to achieve the objectiv,-,
There is almost always "more than one way to skin a cat." The
search will be for the most cost/effective solution; i.e., the solution
most likely to be successful at the least cost in resources. Alter-

N.- -natives may involve:
/-"" (1) Choice among target groups

(2y Resource constraints

(a) Funds

,,.(b) Staff .

(c) Facilities

(d) Time 4
.

(3) ,Labbr market 'realities

(4) Technically posiible solutions

(5) Political. realities

(6) The possible mix of services

Some selection Mus Ve.,made'from among the alternatives,
based upon criteria whi h designate one or some combination of .

`the alternatives as prtfera le to the other alternatives. Having ,thus
arrived at a plan of action, t e planner must now put the;plan into .
action through a program of implementation involving:

,

(1) An effective delivery system

( Resolution of politiCal issues

(3) Human relations skills et

(4) Clout to bring compliance with plans

Flooding is a syclical and continuous process, with the results of
-

one cycle influencing what .is.included in subsequent rounds of
planning. It is the monitoring, evaluation, and feedback function
that gives a sustained, life to, planning and Makes planning a con-
tinuing tool for meaninkful policy and program management.
EValuation results'are then used to reject unworkable prograins

,to modify others to improve their effectiveness.
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Though these are almost universal steps in a planning process,
their application to a -particular_ _planning_ endeavor will -require-
specialized data and analysis. For instance, as later chapters will
dembnstrate, application to manpower planning requires among
other things completion of eight data tasks:

(1) Analysis by' etailed characteristics on the numbers, ages,
'and precise locaiionof eligible persons needing manpower
'services

(2) Development of useful and accurate data on accessible
job openings .

Development of useful and accurate information on the
education and skills development process, including for-
mal training in public and private schools and on-the-job
training by public and private employerS'

(4) An inventory of all possible manpower services and devel-
opment of the conceptual power and decision-making
ability to design a mix of services to meet the needs of

:::"Tany target individual or group, -

(5) A careful identification and
,

analysis of local delivery
systems; i.e., the institutional capability-arid commitment
to administer and manage_prograrrks and-services-

(6).Development of the skill, knowledge, Ind. expertise to
manage a manpower planning councirwhich represents
a wide diversity.of interests in the manpower'corral

(7) .identification of federal, state, and local resources and the
formulation of both short- and long-run plans

(8) Development and administration of a system of program
monitoring and evaluation, complete with feedback into
a subsequent planning process

Now that these planning steps and tasks have been set forth
in abbreviated form, it is essential to underscore one of the most
importantTessons to be learned_about planning: the understanding
of the environment within which planning takes place. It is here
that planning becomes more complicated and sometimes confusing..
At this point it is necessary to return again to such questions as:
What is manpower planning? Or health planning? Or education
planning? What is' included and what is excluded in the environ-

-
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mem of nianpOwer planning? In the modern world, everything is
related to everytkinse,antLit is _hard_to_telLwhereproblems
programs, and policies begin and end. An essential precedent to
planning is the drawing of boundaries or parameters around the
field of endeavor and spelling out the essential characteristics of
the environment or the landscape in which planning is to take
place:

Thus the primary task of this boolCis not to describe man-
'power problems, or to overcome the confusion about the objectives
of one or more of the manpower programs designed over the last
few year% to aid the -disadvantaged. Rather the task which this
book seeks to accomplish is to define the environment within which

aningful manpower planning can occur and to describe and
u derstand the massive amount of work that must be done in any

40

la 'or market area in order to provide the analytical and informa-
ti nal base upon which programs and policies can be planned.

Dichotomy in Manpower Planning

Manpower planning to meet the needs of disadvantaged
workers, indeed manpower planning of any sort, is a relatiVely
recent concern. Manpower planning in the corporation designed
to have the "Eight man in the right place at the right time" has
a long history but has only been applied on a broad scale since the
1950s. Public manpower planning designed to improve the accom-
plishment of the federal programs for the disadvantaged has yet
to see its first decade of life. For all practical purposes it_began with
the initiation of the CAMPS lirogram in March 1967. Like every
other prograM, there were antecedents which prompted CAMPS,
but the main impetus was, the realization that a great many 'pro-
grams and polideNtairteen initiated without the benefit of Any
planning. Thus planning was tacked on to aset 9f programs that
were already functioning in a highly volatile setting. Theoinitial
goals set for planning were modest, and judging from federal
actions and support, the expectation of results from planning was
also modest. Looking at the results, as the saying goes, there was
much to be modest about. However, like other new program efforts,

"an
soon started to take on a life of its own which has led to

an expansionary and evolutionary development of the planning,_
process. But key philosophical questions remain unanswered: What
is manpower planning?

\\
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From the outset there were conflicting views of what man-
power planning was or should be. The narrow view saw manpower
planning as an effort toaccept leder-at resources -anddeVelop---a-2
program to meet federal guidelines, and to make the programs
work in some local environment. The broader view required that
someone develop some understanding of how federal programs and
resources had an impact upon a total labor market system, already
operating in each community, to develop and utilize human talent.
The narrow view dominated planning initially and is still the
dominant mode. Increasingly, however, the manpower planning
process has broadened in a number of states and communities,
seeking to understand and adapt to the total environment within
which manpower programs must survive and work. This latter
approach is gradually emerging both in local practice and in
federal guidelines.

The initial goal of CAMPS was to get operators of programs to
acknowledge fully the size, scope of services, and clientele of each
program and to foster the sharing of that knowledge among all or
most program operators in the area covered by the plan. Equally
important was the use of the planning document as a formal state-
ment of willingness to abide by federal guidelines. From the outset,
local planners viewed the planning process as a Vehicle for increased
federal fundings by showing greater needs or ability to implement
acceptable program services. Manpower planning immediately
became embroiled in all the discussions about the role of the man-
power, programs and their relationship to income maintenance,
economic development, education, and other,social policies. The
application of planning thus took on widely different perspectives
until federal guidelines were developed to channel planning efforts
in a common direction.

State and local manpower planning remained a concept rather
than a reality until federal fundtwere provided, beginning in June
1969, to provide staff and related resources to support a planning
program in, each state. Resources were made available to cities a
year later, while counties came,into the manpower planning picture
primarily in 1973. The decisions to-provide staff suddenly resulted
in a small army of manpower planners in every state, and in all
large cities and counties. Unfortunately there were no professional
.manpower planners available, and hence most of the people re-
cruited to positions as manpower planners had little or no previous

Z9
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experience in anything approximating a closely related field of
endeavor. Because there usually was greater familiTrity with
administration thanWa-PUnning, and more lamina-iffywith the
art q,g1rxrernment-than with economics, the tendency has been to
continue to emphasize planning for administration_ of current
programs.

The cynical have described manpower planning a4 spreading
next year's budget over last year's programs. But with increasing
experience and growing self- confidence, state, city, and county
manpower planners develop ambitions to be agents of change in
their labor market environments, not just responikis.to the direc-
tives of others and perpetuators of pdst practice. Each fiscal year
brings a new and better set of guidelines than were available for
the year before. Given a little experience and the prospects of
decategoriza 'tion of programs and the decentralization o adminis-
tration, local planning bodies began to broaden the sc e of flieir
Work, and federal guidelines began to incorporate the best ofItcal
practice. Without that ambition, effective labor market-oriented
manpower planning would be a forlorn ope.

But one cannot trust that these favorable trends will continue.
]Planning is always a tenuous function. There is always pressure to
spenTmoney and to deliver services. The leisure and energy to look
beyond day-to-day activities and the putting out of current fires in
order to for a more attractive future often seem a luxury.
Decentralization and decategorization make possible and even
imply planning but do not require it. National and regional offices,,,,,
of federal agencies often find the concept of decentralized planning
more attractive than the reality. Planning cannot continue without
discretion. It implies options and varying choices among _alterna-
tives both in objectives and paths to objeetiyes. However, there
is no food way to judge the worth of a plan except,to wait and see
if it works. Under categorical problems, federal monitors,could tell
whether prescribed procedures were being followed. Tfiey can even
observe whether a plan has within it the prescribed elements. But
is it a workable plan and does it fit the situation? Will it work?
There may be differing judgments, but only time will tell.

Therefore the tendency will be to concentrate on procedures,
on the filling of the appropriate blanks with the proper numbers,
to limit discretion to ease the monitoring task. Once a plan ,is in
place and operations under way, there is always resistance to a

- a
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modified or new plan which wants to do new things in new ways.
The lanner, ma also find it difficult-to sustain his commitment to
planning. Most practitioners in the manpower field entere t at
effort with a commitment to improve the welfare of individuals.
They like people and like to deal directly with them face to face.
put planning is mechanistic and a paper process. It is almost by
definition removed from direct contact with the target groups. It

1 1

is elitist find antidemocratic in a sense. It assumes a superior knowl-
edge and logic, which also strikes against the personal orientation
of the manpower field.:The manpower planner may thus experience
a revulsion tio planning and seek a more direct and operational
involvement. ThUs given these and other pressures, the- life of a
planning system is always tenuous. It may go on carrying the name,
but the charge of "spreading next year's budget over last year's
programs was a ways a t reat o rca ity.

Who Is a Manpower Planner?

Manpower planning is an emergent profession without ac-
cppted theory and techniques, ,entry requirements, a professional

. ethic,- or professional society. Planning as a profession is nn more
than two generations old, with most of its growth occurring in the
past. quarter-century.

Is the manpower planner a planner applying the tools of the
trade to manpower problems? A specialist in labor economics or

ustrial relations applying analytical abilities to solutions of
labo arket or work force problems? A public administrator with
manpow rograms as the assignment? A behavioral scientist

concerned ab t the welfare of culturally deprived Peoples? Does

it make any practi 1 difference:

The answers to thes uestions not only affect the way the
manpower planner approaches assignment and the tools used
in search of solutions, they are prece to answering such crucial
questions as:

(1) Who. is the client of the manpower planner? Is it the
government body which employs him? The political lead-
ership of.the jurisdiction? Labor market institutions? The
body of persons directly suffering from labor market
dysfunction'?

31
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en preoccupied with the visual and

physical. Although late in coming to the forefront, change has
begun to take place. Long before the first superblocks gave way to
the dynamiter's hand in St. Louis, public policy caught up with
reality, and the professional has taken a half-turn toward a people
orientation. The Model Cities program Was one beginning manifes-
tation of this change. In a recent survey article, Friedmann and
Hudson (1974, p. 2, emphasis added),characterized planning as:

...an activity centrally concerned with the linkage between knowl-
edge and organized action: As a professional activity and as a social
proces, planning is therefore located precisely at the interface
between knowledge and action.

In the context of manpower planning, it is the planning component
which sits between the knowledge of the problems that the theories
of economics address and the organization of action that is the
province of administrative science. Consequently, the parent cen-
tral intellectual ttaditions- appropriate to manpower planning are
the general theories of planning which deal essentially with the
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(2) Who can speak for the,client? Tie planner?.The elected
official? The program administrator? The community-
based organizations?

(3) What are the responsibilities of the manpower planner to
the client? Professionally? Ethically?

(4) Do decisions really precede action?

(5) Can the planner really uihderstarid large-scale'systems and
the extent that they cane Modified at will?

(6) Does the political system pregnipt planning?

(7) How does the planner, handle equity vs efficiency
questions?

(8) Is a synoptic perspective really possible?

Planning's antecedents in this country are pri
physical and esthetic realms, with origins whi
between the visual esthetics-of the turn-of-t
tiful" crusaders and their brothers and
utopians. Froth an initial push to in
grid with civic equivalents of En
the ill-fated public housing s
planning mainstream has

rily in the
114 somewhere

-century "city beau-
the skin, the American

perse the, monotonous city
and Italian gardens, through

emes of the 1950s and 1960s, the
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relationship between knowledge and action. The perspective Laken
in 'this book is that the manpower planner is a planner and that
the theories, methods, and practice of planning offer more relevance
to the emerging profession of manpower planning than do those of
either economics or administrative science, though the manpower
planner must be. fully conversant with both. The three major func-
tional components that are central to the profesSional practice of
manpower planning are as follows:

, (1) Concerns, techniques,' and interpretations involving the
evidence of labor market dysfunction

(2) The channels of syntheses employed to integrate evidence
and develop appropriate prescription

(3) The techniques for implementing an action prescription.
for dealing with dysfunctions

The theories of economics, and more specifically labor economics
and more generally demographics, offer 'entry points for dealing
with the first component,, while educational theory, psychology,
sociology, political science, and administrative science address the
third component. it is the second component of practice, however,
which is the defining element determining the central theoretical,
tradition of most relevance to manpower planning.

The manpower planner must understand the economy, which
responds to the needs of consumers and the demand for human
inputs into production, and the labor markets, which attempt to
match the two forces. And the manpower planner must also be
Conversant with and sympathetic to the problems of the adminis-
trator, who must turn plans into the delivery of services. While
the need for planning in the implementation of manpower policies
can be identified by the economists and administrators who make
national and local manpower policy, they cannot extend a satis-
factory theory of planning to the new manpower planners. Increas-
ingly, the manpower planner will be required to look to the
planning profession for the methods and theories needed to inter -
face knowledge and action,

Within the body of general planning theory, this book fits
into that school of planning thought generally known as the ra-
tionalist school. Advanced, decision making is a central theme of
rationalistic Planning. Another central tIrme is optimization and
its cousin, "satisficing." Common assumptions of rationalist plan-,

3 3,,
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ning paradigms are that uncertainty can be handled, community
welfare can be reasonably quantified, the tradeoffs among multiple
objectives can be systematically dealt with, and finally, decisions
generally precede action, and therefore it is possible to coordinate
action. The planning process we offer for manpower planning is
based on these assumptions. Nevertheless, the manpower planner
must become aware of other theories for dealing with the interface
between knowledge and action and their possible application in
the context-of manpower planning.

Summary

Manpower planning is the task of looking ahead to perceive
impending labor market problems and opportunities and of de-
signing programs to prevent or ameliorate these problems. It is
needed in order to "invent the future"; i.e., to influence future
developments along the most desirable tines possible. It can also
be used simply to measure progress. .

Planners must have authority for their plans to result in
action. Yet they must avoid overinvoWement in administration.
Plans must encompass the whole of a problem, and most social
problems are complex. Included among the manpower planner's
skills must be an intimate knowledge of the labor market and
manpower problems and a familiarity with the interrelationships
among the total labor market decision-making system. households,
intermediaries, and trgpioyers. The planner must, understand the
intercourse of the political system in which he operates. He must
understand the planning process and have the technical and
political skins of implementation.

Currently there is little manpower planning occurring at the
national level and none at the regional level. There is a growing
amount in the public sector, with its beginnings primarily at the
state and local levels. The short-term focus of the political system
is the major obstacle at the federal level. Lack of ability, authority,
and resources impedes the state and local levels. The prevailing
political system lacks incentives .tor planning. There are few deci-
sions to make, few rewards for doing a good job, and'almost no
accountability. Officialdom survives more from fancy political

4
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footwork than from demonstration of achievement. The private
sector has a more ready measure in its profit andloss equation and
finds it harder to `dodge responsibility.

_

There has been neither plpnning skills nor planning format,
but this is changing rapidly. The Labor Department is responsible
for whatever planning exists. Without its introduction of CAMPS,
there would have been no planning. Yet the system specified an
appxoach to planning which offered no incentives to go beyond its
minimum requirements. Planning will not survive unless it leads
to policy action, giving further incentive to plan, yet policymakers
are often distrustful of the planners. State and local agencies
generally oppose planning at first because it upsets cointirtable
relationships. Politicians can rarely agree on objectives, and Polit-
ical jurisdictions do'not coincide with economic boundaries.

Despite all of those obstacles, manpower planning efforts are,
accelerating. The Labor Department made major progress admin-
istratively 'prior to CE-tA in giving a few jurisdictions the discretion
to reallocate funding in response to state and local plans. With
.new legislation, at least the appearance of planning becomes a
requirement, but its reality and its qt4ality remain in doubt. Chap-
ter 2 reviews irk more detail the experiences to date before subse-
quent chapters develop a labor market manpower planning system.

35
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Emergence of
Manpower Planning

History is often intellectually intriguing (and perhaps emo-
tionally satisfying, if one is sufficiently selective in the choice of
facts and interpretati\ on of events), but it is useful primarily to
broaden understanding of the present and to forecast the future.
In 1973 CETA mandated, that major decisions relevant to providing
manpower services to those most in need of them be made at state
and local levels. The Act culminated .a consistent drive which
surfaced, earlier but has been the major emphasis of manpower
policy since the beginning of the Nixon Administration. But there
is little in the wording of the Act to identify the.forces from which
it emerged, any longer term agenda of which it is a part, or the
direction in which manpower policy is trending.

Political administrations come and go. A policy which seems
to represent the interests of the particular personnel in charge at
a particular point in time does not merit the same attention and
acquiescence as one which is the consequence of experience and
the product of a longer term consensus. It is taking nothing away
from the present Administration or from those in Congress or in
lobbying activities, who shaped and brought into being a new law,
to recognize that the philosophy it represents arose from long-term
experience and represen a consensus often hidden beneath polit- %

ical arguments over spec c details. Administering the Act, func-
tioning within it, and using it as a step to desired long-term goals
can be better accomplished by, recognizing whence it came and
keeping an eye. on where it will imperfectly direct us.

37
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The essence of the new legislation is decentralization and
decategorization4ts-basic_impetus.is-theionger_term goal of man-
power policy and programs which have dominated a decade of
effort. to enhance the employ ability and improve the economic ..
security and incomes of a variety of people facing various disad-
vantages in the competition for jobs. The case for manpower plan-
ning at the local labor market level is amplified by considering the
events and contingencies which have created the demand for it.

Nature of 'Manpower Programs

By 1966, the Manpower Development and Training Act
(MDTA), the Economic Opportunity Act, and the Civil Rights Act
of had introduced an institutional and on-the-job skills train-
ing program for unemployed persons of all ages, a residential
vocational skills program for youth (Jab Corps), separate work
experience programs for in-school and out-of-school youth and for
the adult poor, a community action program, and the beginnings
of efforts to enforce equal opportunity in employment. The,initi-
ative was necessarily national. No lesser jurisdiction had the know-
how or resources, and few had the interest to serve unfamiliar and
often unpopular margins of the population,. MDTA did require state
employment services and state boards of vocational education to
design, for federal approval, training projects in .occupations with
"reasonable expectation/of employment" an the local labor market,
and the community action program did contemplate putting
together an antipoverty program adapted to local need. In general,
however, services were 'nationally prescribed.

Programs did not emerge from a careful exploration of prob-
lems; conduct of research and experiment with solutions were
rarely based on experience. There was imperfect knowledge, felt
need, a, gut feeling of what would work, political enthusiasm, and
promise of total solution. With various legislators putting their own
brand on special gimmicks to serve essentially the same clientele,
there were soon competing federal agencies and a proliferation of
programs and service agencies at the local level. Even though more
programs were to be added in 1966, 1967, and 1971, the services
available among the numerous programs represent a smaller
number than the programs themselves. classroom skills training,
limited basic education, subsidized public and private employ-

-I
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ment, minimal work experience as an excuse for transfer paytnents'
various supportive services,-placement, and enforcement of anti-

_

discrimination measures.
Congress in 1966 hearings first began lamenting the inter-

agency competition at the national level and the proliferation of
programs at the local level. The Labor Department responded to
that criticism in two ways: (1) by intensifying the efforts it was
already making to wrest from the Department of Health,.Education
and Welfare (HEW) and the Office of Economic Opportunity
(OEO) their hold on pieces of the manpSwer action, and (2) by
launching tripartite federal monitoring efforts within the largest
cities and a few rural areas under the Preside t's Committee on
ManpoWer. Three-m teams representing the L b Department,
HEW, and OEO scended on local areas to ferret ut misman-
agement and bring about coordination among programs.

The President's Committee on Manpower, effort was short-
lived because it served the purpose of rising concern for the increas-
ingly restless central city miciolity disadvantaged. The first act of
the manpower drama had been rurally oriented the Area Rede-

-, velopmenl Administration. Then with early MDTA, the supposed
target was the technologically displaced in industrial communities.
The Econoinic Opportunity Act first identified/the poor and
minorities as prime targets for manpower services. Enthusiasm for
the "war on poverty" soon had the Labor Department declaring
also that MDTA would give 65'percent of its emphasis to the disad-
vantaged, even though no definition of the term existed until 1968.
Invplved in the changing targets was a shift of emphasis in the
civil rights movement from equal access to public facilities to jobs.
and income, competition to the old-line Cabinet departments from
the new OEO, and increasing signs of restlessness in central
city ghettoes.

The Concentrated Employment Program (cEP), launched in
1967, had as its primary instigation the commitment to concentrate
available funds in the central city census tracts of the most serious
poverty and unrest. The "subemployment index" was developed
at the same time to measure the incidence of underemployment,
low wages, and low labor fOrce participation, as'well as unemploy-
ment,. But a byproduct of CEP, if not a major intent, was putting
the, variety of programs under one roof. If it wasn't possible to
adapt a mix of services to individual need, at least it might be
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possible to have a limited smorgasbord of programs from which
to choose those most nearly meeting individual needs. The new
program was IT-iiiiguratedby pulling the three-man federal teams
from the President's Committee on Manpower coordination assign-
ment and using them to staff the CEP concep,t-atrdVet it under way.

An almost simultaneous development" with CEP was CAMPS,
which grew from Labor Department efforts to introduce more
consistent planning into the MDTA program. Initially local, rte,
regional, and national manpower" advisory committees were part
of the 'MDTA structure; but the local ancfstate committees primarily
defended local interest against expansion of manpower supplies,
and the regional and national committees addressed only broad
policy issues. There was no gil'hing input from any level. As time
passed, controversy arose over the appropriate state vs federal role
in the program. Originally, each training project required federal
approval, even though MDTA funds were allocated among the states
according to an 6tablislied formula. As a result of complaints
about delays and difficulties of continuing institutional programs,
Congress amended the.,Act, giving the states the right to'undertake
small projects within their allocation 'without federal approval.
To minimize the impact of the new amendments on the existing
system, the Labor Department introduced a state planning concept
for these small projects. The Labor Department would provide
guidelines, and each' state plan would require federal approval;
butonce the plan was approved, the state could initiate the indi-
vidual small projects throughout the year without further federal
involvement.

The state planning proposal for these ,small contracts so
appealed to the manpower administrator that he directed its use
for the total MDTA program. Continuing the emprasis;the Man-
power Administration won approval from HEW, 0E0, and the
Departments of Housing and Urban Development (HUD) and of
Co-miperce for a CAMPS unit to consist of area, state, and regional
coordinating committees. The CAMPS agreement was reached hi--
March l9fi7, a d guidelines were developed and sent to the states
win thereafter. The states were in turn to require local CAMPS
committees to f rmulate joint programs to be consolidated into
state plans in lime for regional approval,iiiiinal approval of die
state, and regional plcips, as well as individual projects, would
remain the prerogative of the individual federal, agencies.
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Initial state and lbcal reaction to the CAMPS concept was hightY
favorable, but disillusionment soon set in The planning process
was impaired by the fact that no one knew how much and

-., : , s :;':,
C

iand
ress would appropriate for manpower programs. Approfri-

ere ,rarely for4coming Antil at least three months of the
fiscal ye r had bhe by, .,..., a .k,e7.44:.

finally all of 'a
year by year the norm came to be for

most a scal year to pass before some programs

--4.
wer d'ed or that year.' The continuing resolu4n of Congress,
was becothing substitute foi appropriations. With each program '"
constraped by its owlibudget and procedures, the area and state

. plans were better described as individual agency plans stapled,
together an as comprehensive planning documents. Complaints :
of the costs and administrative burdens- of the CAMPS operation
grew until it was necessary dry tO request fe eial funds for staff support.

However, it was notTfiese understandable and seemingly
inevitable , problems that disturbed local participants, but what

t tthey viewed as bad. faith On' the pa of the federtl sponsors ancr '
a lack of discretip in giving meaning to their planning efforts. The
stake and local, committees complained that the Labor Department
itself violated the spirit of CAMPS by superimposing major programs
Alministratively without cr..9aellting the state and local units. The
basic conflict between decentralized planning and,national inno-
vation was becoming clear.

>

Other federal agencies were giving no more than lip servicev6

support. The Departments of Agricultlie acrd Defense and the Civil
Service Commission were added as signatories but had littlemean-
ingful involvement. The Labor Department secured an Executive

... Order stating,its'primacy and requiring interagency commitments,

1
* but it ivas considerably weakened in the interagency clearance
process. In years of ,budgetary frugality and with the siphoning off
of the available funds to CU, the National Alliance of Jness5,- .. .
men;s Job Opportunities in the BusmAs Sector (NAB-JOBS) program,
anjother federally dominated uses, the CAMPS committees-(elt they'
were given no meaningft}14cisions to make.

#

......... The Lab& Department's CAMPS guidelines were so specific
in program mix and enrollee characteristics that little 'discretion
remained. A particular complaint in 1961, for instance, stemmed
from federal specificatiop of the mix between institutional and
on-the-job training inaar state, unrelated to thediffering balances
among such factors as thE nature arid-size of industry and migration

, .4f
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patterns. The regional offices appeared net to know what to do
with the C.AMPS plans when they arrived. The end product (main-
tained' the state and .local participants) was interagency com-

.. nitinicating, not planning.
Despite its weaknesses (natural growing pains for an innova-

tion); CAMPS met a need for communication and sparked a desire

le

in some areas for something more nearly approaching (it first)
State autonomy. State employment services had been the ,initial
prime movers in the CAMPS activity and usually served as the secre-
tariat, both in the state level .e.AmPs and the 'area CAMPS, which
generally encompassed roughly an SMSA. Soon, however, a few
governors took interest and appointed their own, manpower com-
mittees or-their own choice as CAMPS chairman with The intent to

,..50".-coordinate and even to bring into subjection the usually auton-
omous state, manpower agencies a move which was officially
endorsed...by the Labor Department in 1968. Under pressure from
their states, a number of congressmen pressed for an enlarged state
mile and expantion of the areas of discretion, and appeared to yiew
cAhn/s as a potential instrument for achieving,it.

The concept of local administration was an attractive one.
A few states And cities moved' to establish effective planning and
administering mechanisms; and federal legislation contemplated
a system that would give. clout to state plans the Rower to affect
the flow of funds. In 1960>tlke Labor Department offered grants.00
to goveinors and in 1970. to Mayors of 130 cities to staff the CAMPS
committees. By 1973 every state, 126 cities, four counties, one
council of governments, and nineteen Indian tribes had grants to
suppOrt manpower planning staffs. The Rubicon had beeire:rossed.
There were individuals whose allegiances were to their chief elected
executive in the politiCile'jurisdictiOn, who owed no fealty to the
traktional agencies, and who had "manpower planner" as their
title and assignment. It was only natural for them to want to do

-Wbat theirjob descriptionin essence said.
What was hippening'Was dear in retrospect and recognizable

by 1968. Though the terms Were yet to be coined, decentralization
,.and decategotizalgrWele inthe wind. Nationally uniform budget
,\Uocations arItbrig -programs and services did not meet
the 'needs of individual labor markets and communities. There
were th.o ,at the state And local levels who thought themselves as
well q alified to makelinanpower decisions as the,"feds." Cass.



7

Manpower Planningjal Lake Markets 43

gorical- programs required the applicant to meet the requirements
and accept the services prescribed by the program; it was not
possible to adapt the mix of services to individual need.

Manpower policy was not unique. Limitations of national
decision making were becoming apparent in many policy areas.
In_thelast_year_nf the Johnson Administra re were alread
widespread discussions bf a "new federalism" (given, as the
Preacher says, that "there is nothing new under the sun;" copyright
should go to whoever popularizes a slogan rather than io who
coined it). Internally within the Labc5 Department there was
fatigue and disillusionment with a system that made the depart-
ment a signator of literally thousands of contracts and agreeinents
which it could not monitor. The Labor Department was also in
the throes of a painful reorganization.

The secretary and his assistant secretary for manpower were
attempting to corral the traditionally autonomous bureaus within
the department which had independent power bases in the states
and in Congress. Their interest was to eliminate the bureaus and
centralize authority within the new Manpower Administration.,
With key congressionaLappropriatiot subcommittee chairmen
supporting the bureau chiefs, the governors seemed natural allies
for the Secretary ofiLabOr. Mayor-d.had already been made pain-
fully aware that the antipoverty program had bypassed them to
funnel money into the central cities through ad" hoc community
action agencies, which often became the focal point of anti- Estab-
lishment political activity. Amendment to the Economic Oppor-
tunity Act had followed to give mayors power to take over the
community action agencies if the latter proved too obnoxious.
Now a few governors and their staffs recognized that they too'had
been bypassed. Not only had funds flowed directly to the cities
which, according to most state constitutions,were creatures of the
state governments, but even state agencies received funding and
direction from federal agencies without so much as a by yibur leave
to the governors. t*.

A position paper commissioned by a subcommittee of the
National Governors' Conference in 196$, outliningan appropriate
role for governors in manpower policy, had limited influence on the
,goVernors liut considerable influence on subsequent events. The
paper advocated retention of the policy-making, goal setting,
monitoring, and evaluating authority in federal hands, but dele-
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gated planning, prografiraesign,'and administration to governors.
It assumed what was becoming conventional wisdom. that Amer-
iatt,pnblic administration had gone too far in its century-old drive
to take the adininistration of public services out of elective,politics.
Now the bureaucraCies were becoming too protected and unre-.
s s onsive to ublic ressures. erha s uttin res nsibility_for
quality of service back on the elected official would increase
accountability. Decentralization therefore would be to the gov-,
ernor, who would be encouraged to centralize accountability within
state government to his office.

The only exceptions to statewide manpower decision making
'would be the largest cities, perhaps those with a million inhabitants
or more, which had their own large congressional delegations.
Those ciao were unlikely to approach Washington through the
statehouie in any case. All program categories would be abolished
and replaced by a laundry list of available manpower services.
The concept was that the Secretary of Labor would set national
manpower goals; state planning councils (whose chairman was the
governor, or an appointee of the governor, and were composed-of
manpower service .delivery agency heads, of representatives of,
employers and unions, and of target groups) would establish state
objectived i3ot inconsistent with the national ones and would pre-
pare thre4ear state manpower plans, updated annually. The
Secretary of Labor would have plan approval and rejection author-
ity, and would monitor state, programs, evaluate the results, and
reward with additional furKK those especially successful in meeting
their objectives.

Most governors evidenced no interest in the plan, though the
governor who was chairman of the National Governors' Conference
subcommittee and his chief of staff returned to their home state
where they inaugtirated the nation's first statewide manpower
planning council. Meanwhile, the paper's author was asked to serve
on one of many post-election, preinauguration task forces to recom-
mend policies to the incoming Nixon Administration. When the
chairman of that particular task force later became the first Secre-
tary of Labor of the new Administration, decentralization and
deoategorization became the heart of the.official Nixon
tration manpower policy.

The first legislative proposal to implement the concept was
authored 'Ind introduced by Congressman William Stieger
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(Republican, Wisconsin) and modeled closely after the National
Governors' Conference paper. It was followed by a proposal from
Congressman James O'Hara (Democrat, Michigan), also prepared
by a prominent academic manpower specialist of previous staff
congressional and Labor Department service, to give the Secretary

. of Labor authority to delegate manpower decision making to any
pu is or private organization-he chbse in any labor market: An
Administration bill followed, emphasizing SMSAs as the appro-
priate decision point, providing incentive.to mayors to band to-
gether in, a common plannin&body, and leaving to the governor
the "balance of state." The shift from state to city as the locus of
planning probably reflected primarily the political fact that the
staff of the League of Cities-Conference of Mayors had caught the
scent of manpower funds while the governors were still disinter-
ested. However, the desirability of labor market-wide manpower

.planning was undmibtedly in the minds of the Labor Department
authors.

The next four years were to see a series of manpower reform
bills all representing a growing consensus gut failing to be passed
because of details or peripheral issues. All ga,,,4 lip4ervice to the
concept of decategorization and then preserved in one form or
another those categorized programs which enjoyed the personal
protection of key congressional figures or were represented by well -
organized interest groups, and even added a few for the latter.
Though each legislative proposal claimed to 6onsolidate all man-
power programs, they addressed themselves only to Nom and the
Economic Opportunity Act. The Wagner-Peyser Act of 1933, the
manpower programs under Titles III and IV of the Social Security
Act of 1935, and perhaps even the Vocational Rehabilitation Act
should logically have been merged with an omnibus manpOwer
bill. However, these were within the jurisdiction of other congres,
sional committees, notably the powerful House Ways and M6ns
Committee, and no success could be expected in attacking these
bastions. All the proposals contained a laundry list of nearly eyery
familiar manpower service to be provided at the "prime sponsor's"
discretion.

e_pxime_sponior cotopt_hAd.leen written into the Eco-
nomic Opportunity Act as early as 1967, contemplating the com-
munity. action agencies as the major manpower decision makers
at local levels. In fact, that amendment had authorized decate--
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gorizingpost Economic Opportunity Act power programs into
community work training programs, but the Labor Department
and administrators of the Act had neyer been able to agree upon
guidelines to implement it. The concept of a state or local unit of
general government as prime sponsor, with discretion both to plan
and to administer manpower programs, was a universal in the
manpower reform proposals of 1969 to 1973, but there were TIE_
ferences over the size of the units and the relative state-local role.

As noted, the first Administration bill in 1969 was written in
the Labor Department and used the SMSA as the standard plan-
ning unit, recognizing the, need for a labor market-wide scope in
manpower planning. From there the,trend was to respond to lob-.
bying efforts by the League of Cities-Conference of Mayors by
granting prime sponsorship to smaller and smaller governmental
units and to leaye the still largely disinterested states only the rural
areas and :mall towns fifty thousand pcipulation became a
talked-about ininimum fikure. Thebill, which originated in the
Senate and passed both houses and was vetoed by the President in
1971 because it contained a public service employment title and
had not decategorized sufficiently, used 75,000 as its majqr number. .#

In the metamorphosis in the first NiXon, term, which saw the
White House stiff and Oftce of Management and Budget grad-
ually 'take over most policy making from the Cabinet departments,
the determination of manpower policy too left the hands of the
Labor Department practitioners and tended to more ideological
inputs. The decentralization notion was in accord with the extreme
"new federalism" which endorsed unconditional "revenue shar-
ing," providing reduced funds but giving full discretion to state
and local governments with "do strings attached." An Adminis-
tration manpower positiqn emerged, characterized by its opponents
as "put the money on the sturop'and run." Its 1972 election year
version would have had elected officials make plans for the use
of funds disbursed by formula, would have required them to pub-
lish those plans in the newspapers, and then would have allowed
the Secretary of Labor to "comment" on the plans. Congress wds
unwilling to grant such a complete delegation of what it considered
its authority On he other hand, .rrirnsf Dernorrats and liberal
RePublicans, were committed to public service employment' as
a weapon against the unempaliment which had resulted from
Administration anti-inflation Cfforts. They insisted on. attaching

4
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a public service employment title to any manpower reform bill,
thus assuring its veto.

With federal action stymied, a number of states and then some
cities established their own' manpower.planning councils, usually
as an expansion of the CAMPS concept and secretariat, to exercise
as much discretion as possible within legislatie requirements.
The Labor Department's Regional Manpower Administration"
offices, established duringthe latter Johnson years and strengthened
under the Nixon decentralization drive, insisted on exercising their
full prerogatives, however, and those efforts at local decision
making were usually thwarted. Some of the state and city man-
power planners gained the ear of the assistant secretary of labor
for manpower and finally won agreement to a series of pilot projects
called Comprehensive Manpower Programs to go as far as possible
in the decentralization-decategorization direction within the con-
straints of existing law (stretched

but

somewhat beyond the
limits of legitimate interpretation but without serious opposition).

During the two years it took to negotiate the Comprehensive
Manpower Programs 'agreement,. however, another election passed
and further expanded the commitment to decentralization:,En-
couraged by an overwhelming mandate,. the Administration
resolved to introduce decentralilation , and decategorization by
administrative fiat without awaiting congressional action. In
essence, if a few pilot projects could be legitimately undertaken,
why not blanket the country with them? Congress fumed a bit but
was relatively helpless. Besides, the approach taken did not differ
appreciably from what Congress had itself resolved to do. The
Comprehensive Manpower Programs process retained., a strong
federal presence. The _money was not on the stuinp..

By the time Watergate had weakened White House adamancy
and authority had returned somewhat to the',Labor Department
(though still under close supervision of the Office of Managemeni
and Budget)_ for negotiation with Congress, the decentralization
process had already progressed in substantial degree in all states
and more than a hundred cities. Even before that time, in 1971,
as a preliminary to the Comprehensive Manpower Programs, CAMPS

forstate_manpower_planning rouncils
under the governor, area manpower planning councils under the
largest city in major labor market areas, and ancillary manpower
planning boards for planning districts in the balance of state

4G
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designated by4he governor. And CETA of 1973 essentially endorsed,
legitimized, and extended what was. already in place.

The major addition of 1975 was manpower planning at the
county level. The 1970 census demonstrated that two-thirds of
the nation's poverty And unemployment was located in suburban
and rural counties, not in central cities' (one could, also add that
central cities tend to vote for Democrats and suburbs for Repub-
licans, but that cynicism is not necessary for explanation). Plans-
were well under way to extend manpower planning grants to all
counties of at least a hundred thousand population, as well as to
cities of the same size, before the imminence of legislation delayed
the development.

Legislation in December 1973 gave a more solid policy base
to the prime sponsors and the relative roles and responsibilities of
federal, state, and local governments. Though regulations and.,

_guidelines are new and changing and. the usual number of anom-
must_bewprked out in practice, congressional intent is rela-

tively clear. Any unit Of general local government with a population
of a hundred thousand or more has the right of prime sponsorship.
In addition, in what he determines to be "exceptional circum-
stances," the Seckeiary of Labor has discretion to .grant prime
sponsorship to smaller governmental units which serve major
portions of a labor market or represent rural areas of high unem-
ployment and which have demonstrated capability to carry out
their own manpower programs. When two governmental units
are eligible for the same area (for instance, a city inside a county),
the preference is to go to the smaller unit. All areas Within the state
not included within local prime sponsorships comprise a "balance-
of-state" prime sponsorship under the governor's authority. Con-
tiguous-eligible units may combine .into consortia, and units not
eligible to be prime sponsors have the discretion 'to join with con-
tiguous local prime sponsors or be served as part of the balance
of-state.The Act has-five titles:

I Comprehensive Manpower Programs
II Public Employment Programs

III Special -Federal Responsibilities

V National Conimissionon Manpower Policy
The first two are locally oriented, with, the last three totally federal
responsibilitiqs. Eighty percent of the total appropriations are to
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be assigned to Titles I and II, of whose hinds, 80 percent are allo-
cated to the state and local prime sponsors by formula. The services
provided under Title I have a local bias: outreach, assessment,
orientation, counseling, remedial education, skills training, on-the-
job training, subsidized private employment, subsidized public
employment, supportive services, training allowances, and labor
mar et in ormation. There is no exp tot provision, for instance, for
relocation allowances, though manpower services are not limited
to those enumerated.; For Titles I and II, the Secretary of Labor
retains 20 percent of the funds, but they end up in state and localn

ands also. Of that, 5 percent is available for incentives to combine_
rime sponsor jurisdictions, 5 percent is to go to governors to be
sed to purchase vocational education from public schools, and

5 percent is. to go to the states to support state planning councils
and to provide state services to local prime sponsors. Of the remain-__
ing 5 percent, priority use must be to keep any prime sponsor from
receiving less than 90 percent of the previous year's funding, a "hold
harmless" provision. Any remainder is to be allocated among pritne
sponsors at the Secretary's discretion.

,

Each state must have a state .manpower services council to
coordinate CETA activities throughout the state. State and local
prime sponsors must have manpower planning councils to advise
the chief elected executive o the jurisdiction who bears respon-
sibility. Each .planning council must have representatives of the
client population, community-based organizations, management,
labor, and general public and manpower agencies. In addition,
'he state manpower services council must have representation from
loca me sponiors. Each prime sponsor must submit to the Labor
Departmen v:onal office for approval an annual "comprehensive
manpower plan." Title I monies can be used for any manpower
services for the unemployed, underemployed, and disadvantaged.

A.
Title II is designattd as public service employment, but it explicitly
authorizes recipient prime sponsors to use the funds for other man-

,, power services if they prefer to do so.

In i'ddition_to Title I prime sponsoT, Indian tribes and areas
which have experiineed unemployment of 6.5- pereen+ or more for

. three consecutive months are eligible to share in the 80 percent
of Title II monies allocated by formula. The Secretary of Labor
distributes the remaining 20 percent at this discretion.
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Title III meets the political requirement id keep intact fund -
in for certain categorical programs and organizations which have
developed potent support and provides special assistance for groups
such as Indians and migrant workers not'arnenable to service by
state and local government jurisdictions. It also supports research
and experiment, evaluation, staff trainiy, and technical assistance;
a ows the ecretary Labor, discretion for national programs;
and provides for labor market information. The Act delegates
manpowei funds and responsibilities to the Secretary of Labor but
requires consultation and approval by the Secretary of HEW when
education and institutional skills training are involved.

Title IV supports and regulates the Job Corps; Title V calls
for a new National Commission on Manpower Policy, consisting
of Cabinet officers and public members, ostensibly independent of
any of the federal manpower agencies and answerable to the
President and to Congress. Because Titles III, IV, and V together
are assigned only 20 percent of total CET funds, national programs
under cm are far below previous levels (CETA replaces only MDTA
and the Economic Opportunity Act). The Wagner-Peyser Act, the
Work Incentive Program, and other manpower aspects of the Social
Security Act, the vocational. rehabilitation and vocational educa-
tion programs, and the Health Manpower Act were left out of the
decentralized and decategorized manpower process some be Luse
it was felt politically unwise to challenge the jurisdiction of power-
ful congressional committees and some because they were pressured
to or had major additional components not directly related to
remedying the employment handicaps of disadvantaged, out-of-
school youth and adults. At any rate as Table 2-1 indicates, CETA
encompasses no more than two-fifths of the manpower funding and
action, $7 billion out of $5, billion. The total_ manpower bildget
proposed for fiscal year 1975, considering inflation, represents an
approximate 30 percent reduction in total resources fr9fn the
peak in 1975.

The Act will undoubtedly havemany ramifications which will
only appear from experienCe. For purposes of this chapter's review
of manpower planning experience, its most pertinent portions are:

(1) Preference for local political jurisdictions, regardless of
whether they encompass labor markets, but with some
encouragement for, them to act conjointly

"4 9
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(2) A limited federal role in supervising Title _I and Title II
activities

(3) No requirement for, but no opposition to planning in the
broader context advocated by this book

. (4) Little disturbance of present planning efforts and exten-
sionto other -Jurisdictions whatessentially presently
exists in several states and cities

(5) A compass of only 40 percent of the total federal man -
power'funding for the disadvantaged .

Crucial Variables from State and
Local. Manpower Planning Experience

Given that history, there. are lessons to be learned from the
limited experience to date. The CAMPS effort suffered initially, not
only because it was new and its participants were inexperienced,
but because it was a toothless tiger easy to ignore. It was at the
outset a useful communications device by which agencii,could
learn what others were doing. However, it had no power to reallo-
cate funds among agencies and programs, and even when agencies
'at a state or local level agreed voluntarily to reallocate, they were
usually forbidden by legislation or by the Labor Depaitinent
regional offices to do so. The CAMPS assignment originally was not
to plan but to communicate and coordinate in the administration
of federally funded and controlled programs. However, staff were
hired to work for organizations with "planning" in the title. They
began to think of themselves as planners and wanted to do plan-
ning. Federal CAMPS issuances required a "plan" involving a listing
of progrim resources and identification of target groups in a
"universe of need" (uoN). Gradually the more aggressive exploited
whatever opportunities were given them, and planning experience
began slowly to accumulate. Geographical allocation of program
funds and evaluation of results were in no conflict with law or
federal directives and tended to receive the most staff attention.

Federal manpower agencies for years had had available to
etosleguegodzing.and increasing the plannin discre-

tion in manpower programs, which they were unable to exploit
because of their own interagency conflicts. As noted earliei, ',mend-
ments to the Economic Opportunity Act in 1967, authorized
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Mankiev. er Planning for Local Labor Markets

consolidation under community prime sponsors of all ikose, man-
power programs funded under Title I-B of tliat Act: Neighborhood
Youth Corps, Operation Mainstream, Special Impact, New Ca-
reers, and Foster Grandparents. However, Labor Department -
OEO cooperation and agreement was needed and never achieved.

Instead, the Bureau of the Budget (now the Office of Management
. and Budget). provided by Indirection and accident the most impor-
tant leverage for the early state and, local manpower planning
efforts. Congress in the Intergovernmental Cooperation Act of 1968
encouraged a system for intergovernmental coordination among
federal_ assistance programs which led in 1969 to the Office of
Management and Budget's circular A-95. The result has been 450
area-Wide. Clearing .hOuses across ihe.country, consisting of councils
of.,,,goNiernment, substate, regional planning commissions, and area
planning distiicts. Not only did the staffs of these units facilitate
interagency communication and planning, all state agene s
requesting federal funds were required to receive clearance thr gh
the overnor's office roviding a handle for coordination a for

.141-tiefic-lhg- the content of the proposals for aily aggressive ur
who preferred such participation. A-95 contained no enfo cement
and, as often happened, governors failed to make use of it, How-
ever, it was from this provision primarily that some of, e earliest
state ,manpower planning councils gained' limi ed clout to
influence the actions of state and local manpower encies.

With decentralization very much in the air but of a legislated
fact,, a few statesjancl cities began independently/ o organize and
start their own manpower planning activities. he major deter-
minant of where and who was usually the acci ent of the personal
interest .of influential persons. Thebstates of tah and North and
South Carolina, the cities of New York, Albupfuerque, and Chicago,
and Dade County, Florida, were some of tb:e earliest movers. They
tOught political battles, experimented, experienced some failure,
tried again, and learned and failed one more in the usual trial
and error process. FroM these activitie, came a body of experience
and a beginning of communication across the country among
individuals with-related interests. Vie federal agencies, committed
by Administration policy but reltrained by existing law, Were
somewhat ambivalent but generally encouraging. Federal regional

were somewhat reluctant;, perhaps because state and local
iscretionary action reduced Oir authority and made their jobs

mdediffl cult.
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Since the Emergency Employment Actand its Public Employ-
ment Program (PEP) originated in a public service employment title
of a_Vetoed comprehensive manpower bill, decentralization to sAlte
and local ,governments was the hallmark of its administration.
Both interest in and experience with ,manpower funding and
programming were ezihanced.

Finally, after three years of negotiation, the. Labor Depart-
ment in 1973 added, nine Comprehensive Manpower Programs
with state and local government: New Hampshire, South Carolina,
Utah; SMSAs, in Seattle, Washington, and Omaha, Nebraska;
Albuquerque, New Mexico; Hartford, Connecticut; Dade and
Monroe Counties in Florida; and Lucerne Ccunty, Pennsylvania.

.

From the CAMPS and the Comprehensive,Manpower Program
experiences and from those jurisdictions which have undertaken
Manpower planning on their own, without Comprehensive Man-
poWer Program designation can be drawn a set of crucial variablei
which seem to have determined relative success and failure and
which offer lessons to new participants on the manpower scene
(Sawyer, 1914).,

Icp
Executive Involvement

4. It is the basic premise of the decentralization concept that
manpower pOlicyl and program will be both better attuned, and
more responsive to the needs of local labor markets and thaSe
groups and individuals suffering disadvantages in job market
competition if responsibility rests with the chief elected executive
of the relevant governmental jurisdiction. Whether this will prove
to be true will be read from experience. Pilot experience is sup-
ortive; but then those jurisdictions which entered manpower
planning at their own volition are likely to have been the most
responsive, as well as the most aggressive and innovative, insofar
as Manpower activities are concerned.

When; in general, is an elected executive governor, mayor,
county commissioner, or'county supervisor likely to be respon-
sive to manpower needs, and how important is it that he be?
Responsiveness can be expected when the potential beneficiaries of
manpower efforts are politically organized and vocal. Many poli-
ticians will be responsive to manpowef needs out of sheer concern
for the welfare of the victims of labor market pathologies. The`

4.
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political responsiveness is a universal motivation, and the force
most to be relied upon. Yet those state and local political bodies
who led out in decentralized manpower planning appear to have
done so more often because their chief executive or influential
members of their staffs were convinced it was the right thing to do.

--,.

There was rarely political pressure for them to do so or political
. reward for doing so well. For them, in general, the political risks
were greater than the potential political gains. This picture prob-
ably changes when decentralization is the order of the day and it

uiis known that the political ex_ec., iv who seeks to avoid manpower
responsibilities has turned down c trol over substantial federal
funds. Nevertheless, to assure political responsiveness, manpower
target groups, or those concerned for the welfare of those groups,
will have to look to their own organization and political potency.

Experience in the Comprehensive Manpower Programs and
other pilot-experiments indicates that involvement of key staff of
the chief elected executive and access to him by that staff are
rrirrini VRTia-him in vircycNfril gratf, Anti ifInj TYINT1pOwer planning
For the innovators in the field who led rather thad followed federal
initiative, these two variables were vital. Typically, initiative came
from staff who convinced the executive and used his influence to
overcome local agency oppOsition and, persuade federal officialdom.
Manpower programs as originally structured bypassed established
state and local political processes. Funds from MDTA flowed directly
to state employment services and state boards of vocational educa-
tion without invoking governors. Economic Opportunity Act
programs were more deliberately designed to bypass not only local
politicalstructures but,state and local governmental agencies. The
assumption was that established institutions were disinterestaor
incapable of serving the poor, and a new set of instituti ricbTof,
and for. the poor were needed. The Work Incentive Program also
relied upon state bureaucracies rather than elected officials. And.
PEP arrived after decentralization. commitments were made and
was the first manpower program delibeiately placed in the hands
of elected Officials.

With that history, state and local agencies, aptiverable pri-
marily to themselves and to the "feds" ,for manpowkr program
funds and activities, were often reluctant to become ahswerable to
the more, direct presence of governors, mayors, and their staffs.
Nevertheless, governors generally ha4 enough avenues of clout that
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they could not`be ignored by state agencies, and mayors had the
Economic Opportunity Act amendment prerogative to intervene
with community action agencies.

Typically, manpower initiatives, before ciTA; have been the
personal undertaking of key staff assistants to a governor or mayor,
The only requisite was ,their personal persuasiveness and their
influence upon ,their principals. Where manpower planning has
emerged at a county or council of governments level, there were
more decision makers to persuade. How deeply chief elected offi-

cials needed to be involved has been a function of how aggressive
the planning effort was. Where no more has been attempted than

.the cAmp,s-type interagency communication, such involvement was
not important. But it is a truism that equals cannot coordinate
equals. Ultimate differences not resolvable_ty negotiation can only

...y .-settled 13)7 a superior power or through advance ,agreement on
some form of binding arbitration. Planning which is likely to chal-
lenge vested interests or make substantial change in established
patterns will require access to a higher poiyer.

It is not realistic to expect an elected executive to involve
himself on a day-to-day basis wish manpower policy or planning
decisions. The politican's first concern, as with anyone else, is sur-
vival: "Don't get me in any serious political trouble." After that
the priority is: "How can I do good and get credit for it?" With the
multitude of issues of concern to a jurisdiction and its constituency,
manpower issues will seldom have high visibility and priority.
However, so long as the manpoVver 'staff can use the chief execu-
tive's name. and authority and then can deliver his direct inter-
vention when the "crune114',comes, executive involvement is real
and adequate. This hasbeai the case in every pilot state and local
manpower planning effort which has attempted meaningful change
and has been successful in it.

Agency Administrators

In some cases, the heads of state and local manpower-related
agencies such as the state employment service, state boards bf
vocational education, the Office of Rehabilitation Services, the
state Office of Economic Opportunity, welfare departments, com-
munit), actidn agencies, and so forth have been members of
manpower bodies. In other situations, they, have not been members,
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but the manpower planning councils have been advisory to them
or they to the councils. As in the case of executive involvement,
the decisive factor determining whether such membership is
appropriate and needed seems to be the ambition and aggressive-
neis of the manpower planning body. Regardless of the extent of
executive involvement and the degree of clout available to the
planning Council, the heads of established agencies, especially those
of long standing, generally, hive an extensive array of politically
potent supporters with vested interests in the status quo. Achieving
policy changes on issues central .to the interests of such agencies
without their acquiescence is difficult. That is particularly so over
a long period of time, since a.characteristic of any bureaucracy is
durability. The more politically oriented executive with pluralistic
responlibilities soon must turn his jttention to oilier matters, and
unwelcome change is stifled in the day-to-day operation of a public
agency. Experience seems to be that if major change is desired. in
the assignment of an agency or in its modui operandi, Its agreement
or -acquiescence- in- -these- chances- will be -requircd. Therefore; -it
must be party to the decisions which direct such change.

An additional advantage of involving agency heads in the
manpower planning process is that it forces their attention to tpe
manpower prom practices of their own. agencies. Particularly
if manpower is only a part of an agency's responsibilities, that part
may be delegatarto lower level staff and rarely reviewed. Having
to respond to liet,qtgries of otherslanning council members con-
Cerning an agency'i .actions has forced many art:administrator to
be aware as never before of the performance of his or her own staff.

Clout

Planning without implementation is a meaningless exercise.
The history of city planning, fOr instance, is lettered with beautiful
multicolored maps representing the fruitful imaginings of planners
who knew what would be food for a city but )vho hadno influence
on its decision makers. The need for executive and agency adminis-
trator involvement is primarily a source of clout to turn plans
into realities,

Sources of clout used by successful manpower planting organ-
izations have varied 'in structure and by,,,circumstance.jhe Office
of Management and Budget's A-95, directive, giving governors the

99
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right to review and clear all proposals passing from state to federal
agencies, has been an especial'y effective one when used for that

61'

purpose. Other executives have. used various fornis of budget
control. Prior to the passage of CETA, some goVernors' and mayors'
offices had managed to get themselves designated as the official
responsible for a number of the 'programs, then subcontracted them
to the agencies for delivery of services. In the latter case, compet-
itive contracting, generating competition among public and private
agencies, hag been a rarely used possibility. Under CETA, the elected
chief administrator of an 'office and the manpower staff representing
that office have,, he ,ultimate iource.of clout - the power to reallo-

.

cate monies and change service delivery assignments. The only
limits are. the,politicajrepercussions which may result. The degree
to which this. clout is exercised with state manpower services coun-
cils and, priMe sppn)or planning councils under CETA remains to be
seen. Experience only ,dictates that for planning to be meaningful
and effective, there be some such potent source. Clout is unneces-

isturb-the-st ate qucr.'

Separating planning' and Administration

It has become abundantly clear tlfrough the limited experi-
ence to date that any organization confionts difficulty when it
attempts to combine responsibility for broad strategic planning
with day - today operation of programs and the delivery of services.
The myriads of day-to-day decisions absorb immense amounts of
time-and.energy. Since agencies representedon the planning
council have various administrative responsibilities, defensiveness
arises when tactical, as, of to strategic, types of decisions are
under ,consideration. An organization can rarely be objective in
monitoring and evaluating its own activities. Even % yhere it does
achieve objectivity, its impartiality is always suspect. To specify
a course of action, assign it to a subordinate entity, and then "hold
their feet to the fire" for, effective service delivery is a more com-
fortable approach and seemingly the only tenable position over
the long non. It has been suggested that one of the major advan-
tages in the decentralization of manpower responsibility is that it
removes the "feds" from diiest responsibility for the effectiveness
of manpower programs and places, them in a position to monitor,
evaluate, and direct improyementi in the quality of services. The

I
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same principle is no less important between planners and adminis-
:tratols'at state and local .levels.

tetboi. Market Planning Scope

Once 'ajuriscliction seriously undertakes manpower planning,
it soon becomes apparent it is concerned with far more than the
administration of a discrete array of federally funded programs
known as manpower. A wide' range Of social and economic insti-
tutions impinge upon the employment process. A whole variety of
social, educational, and other services over a lifetime determines
employability. The manpower function itself forms an interface
between social welfare, probleny and economic development
interests. Those who have ,been employed long in manpower plan-
ning soon recognize the need to encompass in the planning process
the geographical scope over which most of the community's work
force liye and are employed the employing establishments, the

adall-yesour-Gcs aszailable: which-Gan-
contribute to the solution of manpower problems.

Staff Competence

Staff competence clearly separates the successful from the
unsuccessful, in manpower planning. Unfortunately that factor
Appears to be largely accidental at this point. The need for preser-,
vice and, in- service professional staff training programs is saining
increasing attention. The Division of Manpower Developmerit-and
Training in the U.S. Office of Education has.been the leader in
recogniiing and seeking to meet in-service needs ,through its area
Manpower Institutes for the Development of Staff (Amps). The
University of Utah conducts a professional master's degree program
at various sites around the nation to train administrators and plan-
ners for manpower progiams. A handful of other universities
supplies a similar preparation in their own localities. 'The Labor
Department has announced a series of institutional grants to sup-
port universities in building their capability for professional staff
training and technical assistance, and training contracts haYe been
let. The National Governors' Conference, the League of Cities -
Conference of Mayors, and the National Association of, Counties
each have manpower staffs who have made significant contributions
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to upgrading the quality *of the manpower staffs of their constit-
uencies. Still a tremendous training task lies ahead.

Experience suggests that staffs need independence as well as
competence. ThOse manpower planning bodies have been most
effective which .have protected their staffs from the pressures of
particular agencies.

Miscellaneous

Other crucial variables emerged in some jurisdictions but
have not become general, usually because they require sophistica-

-tion which develops only with time and experience. These can be
briefly summarized:

Management through the budget denotes ap,...emshasis upon cost
effectiveness, upon measuring client success according to the in-
crease in employability and incomes derived from manpower
services, and manpower program success according to the economy

itb. which_specific_increases/in ell entrem ployability_and-incornis
are obtained. Viewing the budget as the primary manpower plan-
ning document requires support information which has not been -
available, to this.,point, in most jurisdictions. Prime sponsorship
will allow budget analysis to proceed with the availability of infor-
mation from contractors to planning bodies on the characteristics
of those serviced, services provided, and costs per unit of services.

A process orientation focuses upon comprehending manpower
development as a series of discrete processes. Four staff compe
tencies derive from analytic skills and are suggested as critically
important elements in the planner's bag of tools. These are: (1).-
occupational accessibility, (2) allocation modeling, (3) production
scheduling and evaluation, and (4) program information and
monitoring. A few jurisdictions have begun to develdp expertise
in occupational accessibility and geographical allocation models,
but the latter skills are more rare. Later chapters introduce possible
approaches to these processes.

Public member advocacy entails the active support, particularly
of client members, to ensure their participation in the planning
dialog. Attractive as is the concept that recipients.of programs
should plan for having their own needs met, experience has been
that client members are generally appointed in token acknowledg-
ment of federal guidelines or political necessity. Little is effectively

_fp
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done to solicit their involvement, and they ordinarily lack the
sophistication to make their presence felt politically. Only where
.minority organizations are forcefully militant does there seem to
be a meaningful influence on policy decisions."

Status of Labor Market Manpower Planning

The history of state and local manpower planning suggests
three conclusions:

(1) Today, cETA is the fruition of strong long-term pressures'
toward decentralization and decategorization in man-
power policy and represents a widespread consensus, It
can be accepted, as an idea whose time has come rather
than the temporary ideOlogical preference of a particular
political party or current administration.

(2) It reptesents only a portion of manpower resources, and
a ma'ir challen e will be linkin: into the labor market
pi-aiming process t e oat), of e manpower action.

(3) A base of experience exists from which a "code of good
practice' can begin to develop; but that base is very
limited, in relation to the total universe of `planning to be
done. An immense task of dissemination and training lies
ahead. In the short run, the responsible. federal agencies
Wil), be totally absorbed in bringing to a minimum level
of competence those with no experience or past commit-
ment. Those who would push their competence beyond
the minimum will largely be left to do their own pursuing.

The result over time will be a wide range of competCnce and com-
mitment,. but the atternative is a continuation of "nationally
prescribed programs unadapted to local conditions and With a
minimum of monitoring and evaluation. The world will remain
imperfect, but there is hope for marginal improvements.
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e and. Functioning of

Labor Markets

If manpower planners are to plan in a labor market context,
they 75
economics of labor markets. klabor market is not to be thought of
as Seing.like. a supermarket.. It is a concept. which refers to all of
those ways in which ,sellers of labor (millers) and buyers of labor
(employers) came into contact so that transactions (hirings, firings,

,promotions, transfers, and so forth) can take place. Since manpower
policy has two goali (1) satisfying and remunerative working
careers for people, and (2) efficient use of available labor in prp-,
o:lucing the goods, and services needed by society the manpower
planner might, conceive of himself or herself as representing all
actor& in the labor market drama: workers, employers, various
intermecliaries.,.and the public:However, most manpower planners
operating in, the public sector at state and local levels have a nar-
rower assignment:. Improve the employment and income-of those
suffering the greatest disadvantages in the competition for jobs
within the labor market. Such a planner is less plagued by inFon-

. sistent objectives, but any improvement in the lot of the target
populations will likely occur in the labor market. Its overall work-
ings must be understood for any manpower plan to be practicable.

. In addition, the only manpower solution to the problems of
poverty, unemployment, and underemployment is jobs. And jobs_
are created.-.in- labor markets by, the interaction of supply and
'demand forces a process the manpower planner must under-

,
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stand to do the job. Manpower is the interface between social
welfare and economic development, and the manpower practitioner
must be conversant with both.

Actors in .the Labor Market

Myriads of individuals representing numerous institutions
make decisions impinging upon the labor market and determining
iv ability to supply incomes and allocate labor. But for simplicity,
these can be reduced to households,. employers, and third-party
intermediaries. Each have varying and numerous objectives under-
lying and determining their decisions, but these too can be sim-
plified into the most important and most determining ones.

The household's primary objective is income to support its
desired standard of living. Individuals within the household will
have other subsidiary objectives. For those who are employed .or
intend to'seek employment, status, identity, and other satisfactions-::
(or dissatisfactions) inay ffOilhhe work role. Biit for the

hut)
_income. The extent and.kind:of labor_for'cepeparation, who ank
how many choose to participate in the-labtir market and at What
age they enter and exit the choice of° occupation, and more are
primarily household decisions.

For private employer, the maximization of profit is a valid

I "IC J. ca. :.as- a' v f' 411 i .

simplifying assumption. The businessman may not avidly pursue
maximum profit, but all other things being equal and given a
choice between more i fess-. i;" he can be
upon consistently to choose the former. The demand for labor is
a deriv'ed demand; that is, no one hires labor for its own sake but
for the productive services it can provide. The demand for it is
derived from the demand for the goods and services it can produce.
Therefore if the labor market decisions likely to lead in the direc-
tion of greater rather than lesser profits can be identified,the
private employer's choices can be predicted with
accuracy.

The motives of the public employer are more complex, but
public approval and favorable votes are the generally sought cur-
rency of the governmental sector. The public demand for labor is
still a derived demand and depends upon the willingness of the
taxpayers and users of public services to pay for them. If one can
predict from which labor market actions public approval and votes
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are likely to come, prediction of public employer choice becomes
feasible.

The third-party intermediaries in the labor market are many
public and private employment agencies, unions which represent

the' workers, schools which educate and train them, community
services agencies which influence their employability and access
to work, and regulatory agencies which enforce minimum wages
and labor standards are only a few. There are also acute environ-
mental factors external to the labor market which influence its
processes and results: housing patterns, transportation systems,
communications media, the law enforcement system, political
parties, religious organizations and beliefs, social mores, cultural
standards, and so on. Each institution can be analyzed, its objec-
tives generalized, and its probable directions of choice predicted.

Unless' the manpower planner understands the labor market
environment and can analyze and predict the probable decisions
and actions of each major acting group or institution as interrelated
with-those of other actors, sensible and helpful manpower_plans
are unlikely., I

Some Labor Market Concepts

A basic vocabulary, with understanding of the concepts
a* involved, is another requirement of manpOwer planning. Some of

these are discussed below.

Labor Force Participation Rates

The population is the-basic source from which the supply of
labor must be drawn. Those in the population who are neither
working nor looking for work are considered to be out of the labor
force, while the labor force consists of all of those who are either
working or actively,seeking work. The number of all of those sixtcen
years of age and over who are in the labor force, as proportionately
related tg, the total population of thoie sixteen and over and not
institutionalized, is known as the labor force participation rate
and is shown as:

fi

Labor force
Population 16
and older

= Labor forte, participation rate

r
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"Labor force participation rates, of course, can be and are developed
for subcomponents of the labor force such as age, sex, and race.

Unemployment

To be employed is a reasonably precise concept, but unem-
ployment needs a,definition. Put simply, the unemployed are all
of those'who are without employment and who are actively seeking,
it. There is a widespread mistaken assumption that the unemploy
ment rate etherges from counting all of those registered for work
at the public employment service. There is in fact a measure near
to that the insured unemployment rate ,plculated from the
proportion of the work force who at any point in time are drawing
unemployment oillitpensation. The insured unemployment rate
can bolobtained but has nothing to do with the'rate commonly
referred to as the unemployment rate. That is obtained froin the
Current Population Survey., Census takers monthly approach
a nationwide sample of households and ask in effect: "flow many
live here who are sixteen years of age or older?'Of those, how many
were employed last week? Of those who were not employed, how
jany actually sought work last ,week?" .That latter number,
fiated to represent all households in the nation and applied as

a proportion of the civilian labor-force is the national unemploy-
ment rate. The total of those working plus those seeking work is,
of course,.the civilian labor force. Adding those in the nation's
military forces constitutes the total labor force, or:

Employed + unemployed = Civilian labor force (2)

The manpower planner concerned with local labor markets will
find the national unemployment rate of little use in planning.
However, -state departments of,,,employment security have devel-
oped formulas foi'making state and local estimates of unemploy-
ment, bised on the national data Either at census time or through
a special survey, a ratio is developed between measured unemploy-
ment locally and the then current local unemployment insurance
data and the national" Current Population Survey figures. This
formula is then employed as the national rate moves up or down
until opportunity for a new benchmark occurs,.

7 6
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Population Projections

The number in the labor force is the majdr dimension of the
supply of labor. The other two considerations are the quality of
the available labor and the, proportion of their available days,
weeks, years, and lifetime thex are prepared to work. Since the
population is the basic source fro which the bot force is drawn,
the manpower planner must be. in part a demographer a student
of population trends. This skill- Would have allowed the manpower
planner to forecast during the 1930s that its low birthrates heralded
a minimum of new labor market entrants in the early 1950s 'and,
among other things, a relative short supply of mid-career executives
during the 1970s. It would also have made itzpossible to foresee,
when the postwar baby boom began in 1947 and continued through
the 1950s, that youth unemployment would be a serious problem'
fron0963 through the early 1970s and would diminish thereafter.
The heavy demand for schoolteachers during the 1950s and 1960s,
along with_ medical personnel and other occupations related to
rapid populatibnriiwth, would have been better foreseen.
Knowing that U.S. birthrates had trended downward from 1957
to 1967 and then had persisted on a low plateauVp4proximately
equal to the 1930s thereafter (Figure 3.1), the alert manpower
planner with skills in demography could hav foreseen the likeli-
hood,of surpluses of teachers during the 191Ds if the colleges of
eduCation did not slow their outpijt. At the other end of labor
force,. Oarticipation, with lengthe'ning life*spans, that planner'.
demographer would recognize the likely increased interest in post-
retirement weers, an increase in political power anzppg the aging,
and rising demand for those occupations which service an aging

, population:
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Figure 3.1. Birthrate Patterns rn the United
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Changes in Labor ForcePartitifiegarRates

Understanding' population trklicle is the first step, but only
one step, to understanding and predicting the available labor
supply. What proportions of that population under wt conditions
will choose to off heir services in the labor market? Significant
and in historical terms., even radical changes have been occurring
in labor force participatiOn rates. The U.S. labor force participation
rate was 54.8 percent in 1940, 58.9 percent in 1947, and 61 percent
in 1972, relatively little changed. But the participation rate of
women in 1940 was only 26.6 percent, compared, o 31,.8 percent in
1947 and 43.9 percent in 1972. The relative ()Wall stability was
a consequence of the pattern of male participation rates 82.6,
86.8, and 79.7, percent, respectively.,But 'the rates for males 25 to
44\years of age hardly changed, holding at more than 95 percent
throughout those' years. The declining overall participation rate
for men was a consequence of longer stays in school and earlier
retirement.

The pattern for wom was more interesting in 1940 teen-
.

age girls entered the lab r force, remained until marriage, and
left to become homemakers throughout their lives. After the Second
World War, a fluctuating pattern emerged (figure 3.2). Girls
entered the labor fore , remairiediuntil the first child was due, left
until the fast child jo school, returned to the labor force,,, and
remained until ret ,ement a few years earlier in age than men.
Now; year b year, the indention-at the apex of the fluctuating
(solid) line mooches out as women have fewer children and are
less likely to ,quit work, when they ,become mothers, Yet during
these y rs, while theparticipatitin rate fdr married women was
doubt' g, tikrate of single, widowed, and divorced women hardly.
changed. There are otIttr interesting p tterns. Nonwhite females
have a higher participation rate tha white female's, while the
relationihip is the (Apposite fol male .,Edtleation, family income,

. /rural and urban location, commu ity Mores, the .industry and
occupailon mix of the,community all have their influence on labor
fake participation rates. ,

The 'annual Manpower Report 'to` the President is an excellent
source of national data on labor force pa} icipation rates. State and
local rates ay ,depart radically'from national averages. The
decennial census is the. basic'sOurce for state data. The state ern:

Bla
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1947
1973

/ Labor force 1

/ participation 1

/ 1

1

1
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-.\

16-17 118-19 20-24 25-34 35-44 45-54 55-64 65 +
Years

Figure 3.2. Comparison of Male and Female Labor
Force Participation in 1947 and 1973

ployment service can and should be responsible for sub-state data
on __a year-by-_y_ear basis between censuses.

Elarfticity-of the Labor Force

Of particular significance to the manpower planner is the
elasticity of labor force participation. How do members of the
population respond to the deniand for labor? The question was
raised during the Great Depression but never answered. If times
are bad, does the labor force expand as other family-members seek
jobs to maintain family income when the primary worker loses his
or her job or work's only part time? Or does the labor for& shrink
as discouraged workers, having lost their jobs and having no success
in finding others, stop looking? The question arose again during the



.

prolonged but lOwir level unemployment of 1955 to 1963 and was
answered during the falling unemployment-of 1964 to 1969 and its
rise again in the early 1970s. The discouraged worker hypothesis
won out. Particularly with the availability of public assistance and
other income maintenance sources, the tendency is for those with
the most marginal of labor force.attachments teenagers, women,
and some minority:group members to leave the labor force as
demand falls. Then, they some flooding back as jobs become avail-
able..able..In the 'recovery of the 1960s, it took two new jobs to Erring
unemployment down one count as workers became available from,
outside the labor force as well as from the unemployment pool.

Given that teenagers,vvomen, and minorities are now a larger
proportion of the total labor force than in the past, bringing unem-
ployment down to preferred, rates becomes that much more dif-
ficult. It is for this reason that some in the national Administration
and the economics profession argue for giving up the old 4 percent
national unemployment target which prevailed during the Tru-
man, Eisenhower, Kennedy, and Johnson years and settling for
4.5 Percent or 5 percent:Most manpower experts are reluctant to
acquiesce in the lowering of sights because they are more aware
than most of the human costs involved. Nevertheless, it must be
admitted that the old national ta get is now more difficult to attain.

Labor force wadi) /ion rates account for the periods of life
during which 'persons either have jobs or seek them. Therefore
lifetime work patterns periods during schooling before labox force
entry, penods out of the labor force for further schooling, child
rearing or other reasons, and retirement., are accounted for. Not
accounted for is the amount of time people choose to work when
they have jobs. With women and youth a larger proportion of.t,he
labor force, there are more persons. who prefer to work only part
time. As goods production becomes a smaller portion of total
employment, there are also more jobs in retail sales, health cupa-
tiois, and so on, where the employer is comfortable with r preferi
part-time workers. Some part-tide workers on the -other and may
,prefer full-time stork but not, be able to find it. Holida s, Vacations;
jens0 of the, workday and workweek are other imp rtant quanti-
tative' factors.
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.I.,abor Force Quality

Qualitative factors pertaining to the work force involve health,
motivation, edtication, training, and accrued skills. They affect
both the productiNity of the worker and the occupations for which
the worker is qualified. However, supply and demand in the labor
market are never independent of each other. It has already been
shown that the jobs available in the labor market (demand) are
a major determining factor in the number of persons who offer
themselves for work (supply). Similarly, the relative tightness of the
labor market the state of demand in comparison to supply
affects the quality employers demand of those they prefer. If de-
marid is high, employers will "make do" with the quality of man-
power available. If their needs are not so pressing, they will insist
QM higher quality manpower simply because they can get its A
major manpower role emerging in the past few years has been the
job ,developer whose assignment in part has required that he or
she convince the prospective employer to accept a reasonable match
between, job requirements and worker capability, rather than
pursue urmecessary qualifications because they could be had. In
keeping with these cyclical fluctuations, job development may be
effective when demand is high, with training to improve basic
employability more appropriate during periods of high unemploy-
rhent and low worker demand.

Not only do the employer's demands affect the quality of the
supply he,or she requires, the nature of the available supply affects
production processes and therefore the qualitative nature of
demand in the long run. For instance, in the U.S. economy where
a relatively well-educated labor forte has beep available, engineers
have developed a technology which assumes and requires a fairly
sophisticated work force. Engineers and employers in other coun-
IrierEave teamed to man a sophisticated technology with illiterate
workers because they had no other choice. The manpower planners
should not assume that the labor supply must of nesessity always
accommodate itself to the demand or vice versa.'Azi accommoda-
tion process will occur which they must understand and to which
they must adapt. In general, since the demand for labor is aderived
demand, customer demand determines what is to be produced, but
the available labor supply will be a major determinant of how
production is to be accomplished. The manpower practitioner

ff
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who represents marginal workers must help them accommodate to
the prbcesses developed for the majority or must influtce em-
ployer to treat these clients differently. Either way, the job can
be done only by understanding the *stem.

Productivity and Economic and Labor Force Growth

The number of people' required to meet a certain level of
demand will be determined by their productivity measured in
outptit per man-hour. That M turn is in part determined by their
health, education, skills, diligence, and motivation and in part. by
the effectiveness with which they are managed and the tools and
equipment with which they are supplied.

At tifeTotal economy level thee is an important relationship
between the total output of the economy (gross national product)
and the pace at which it grows (economic growth) and the rates of
101m-force growth and productivity increase. Over the past.decacle,
the U.S. labor force has increase t the average rate of 1.7
percent-per year. At.the same time, outp per man-hour has been
growing at an average rate of 2,8 perc nt per year. The gross na-
tional product had to grow at least 8 percent per year, on tie
average, just to keep employment fro going down. With a 2.8 per-
cent growth rate prodUcing stabl ,emplOymen't,. the economy had
to grow at an additional 1.7 p cent in its output of goods and
services to offer jobs to the new bor force entrants. Thus economic
growth had to average 4.5 per t per year just to keep unemploy-
ment from rising. Faster growth wa cessary to bring unemploy-
ment down. And this had to be real gro ,z, not inflationary growth
in dollar expenditures only. It is the amount of goods and services
purchased which creates jobs, not the amount of dollars spent.

Conversely, of course, the economy 'could not grow faster
than 4.5 percent in real terms, ,on the average, without pulling
unemployment down, since this is the measure of the increasing
productive capacity of the economy as well as its employment
needs. For example, the economy was able to grow more rapidly
than 4.5 percent in real terms during 1964 to 1966 as, unemploy-
ment was being brought down frbm 5.7 to 3.8 percent. From that
point on, the excess demand turned into inflation. In more recent
years, inflation has eaten up too Much of the ecdromic growth to
turn it into real production of goods and services and bring down
unemployment.

73
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- The same principles apply at the local labor market level. \
The labor force grows but rarely Contracts, except by outmigration.
The locality may or may not share in national productivity growth,

but the chances Pare it will. Jobs will be created only by expendi-
tures to purchaie goods and services; productivity and the price
level will determine the amount of employment any particular
amount cif- expenditure will generate., However, local labor market
planners will rarely have the data on econowic output and pro-
ductivity to allow them- toyroject employment from that vantage
point. Alternatives - which 'make more effective use of data more
likely to be locally available are suggested in chapter 6. Neverthe-
less, understanding the way in which supply and deniand interact
with job creation and the employment process is a necessary part 2

- of the manpower planner's Skills.

-Demand for Labor
s

Largely by way of reiteration and as a basis for understanding
unemployment and wave phenomena: a summary of the process
of job creation and the determinants of the demand for labor may
be useful. Once again, the demand for labor is a derived demand,

-derived from the demand for the products labor can produce? The

level of that demand is determined by the purchasing po 1-

able to consumers, investors, and government decision m e' and
the extent to which they choose to use it. Consumers and 'tors

have available not only their past accumulations of funds d th
current income but their credit their borrowing power as Well.

State and local governments are depen-dent.upon their x revenues
and their borrowing power. The federal government h tl-/e unique

ability to create purchasing pOwer and can use its oWers to tax,

spend, and determine the money supply and inte st *es to en-
courage or discourage spending.

A decision of all to spend tends to create jobs and rn loy-
ment, and the opposite, to contract spending, jobs, and em loy-
ment. If one group of spenders decides to reduce its contribu ion
to total purchasing power, another can offset-that move by accel-
erating and enlarging its spending. The federal government,
particutarly, has this responsibility, for "compensatory fiscal policy."
Oi it can reduce taxes or lower interest rates to allow or encourage,
more private spending. However, when coidiions are ripe. for
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some of the spending may be siphoned off into inflation without
creating jobs. The federal government can reverse its compensatory
policies to'reduce spending and inflationary pressures,. but only at
the cost of slowing or stopping job creation.

Total spending as related to the price level and to output
determines the overall level of employment but says nothing of the
industries and Occupationsvhich they occur. The industries in
which the jobs will be created depends upon the particular goods
and services which consumers, investors, and governments choose
to buy. The product or service purchased determines the industry,
and" the technology of production determines what the occupa-
tional mix will be: construction products (construction workers),
manufacturing (assembly workers, machinists, and so forth), insur-
ance (salesmen and clerical worker's).

Some industries are fixed to particular locations by raw
materials, transportation systems, or other factors, and purchases
from each industry allocate jobs to its locality. The effectiveness
of certain companies can 4also determine the locations to which
purchases and jobs will flow. Other products and industries are
ubiquitous and not limited to particular localities,. Relativc.succeis
in competition (or in avoiding competition) determines which
companies will succeed and offer jobs.

._.Allocation of Labor by the Wage Structure

Traditionally the wage structure has been assumed to be the
mechanism by which available labor was allocated among its
alternative uses to that use which was of highest priority to con-

.stinfers. Wages are the price of labor and,like all prices, are set,by
the interaction of supply and demand. A high demand fOr products
leads to a.high demand for labor 'and to higher wages to attract
more labor. A scarcity of supply also' tends,to raise the wage, result-
ing in expansion of that supply from new entrants, retrained .per-
sons, and those with transferable skills who offer to apply them in
higher paid employment. But the higher wage also discourages use
of the scarce labOr, therefore rationing it.

Of course, relative wages are not the sole determinant.of the
occupational choices young people make as they choose their
careers, that reentrants td the labor force make, that the unem-
ployed choose if they have alternatives, or that motivate employed
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persons to shift to new jobs. Availability of openings is the First
criterion. Location, working condht4ons, and other factors are
important. Nevertheless, when alother considerations are equal,
most people will chOosea higher paying to a lower paying-TOR
The result is usually a net flow oflabor toward the higher paying
jobs th s the manpower allocation process. Increased consumer
demand s rks higher prices and attracts new and expanded firms.
Their lab requirements lead them to push up wages, thus attract-
ing workers to the expanding activities.

Many factors are involved in employers' ability and willing-
ness to pay various wage rates 'and workers' acceptance of them.
But the result is .a wage structure in most labor markets which
generally results in about the right amounts of labor in the right
jobs and places to get the community's work done. The mechanism
is not perfect, but considering the complexities, the paucity of con-
trols, the comparative freedom of choice, and the usual lack of
information as to available /porkers and jobs, the relative effec-
tiveness and efficiency are more remarkable than the errors. This
wage-induced labor allocation process_has numerous implications
for the manpower planner. For instance, demographic tre4li fore-
cast a declining labor force growth rate into 1985, and economic
growth must slow unless productivity accelerates radically. Unless
consumer and investment spending slows accordingly, further
inflationary pressures will be added to current ones. Worker 'de-
mand for wage increases above those which employers are wi ng
to pay will cause grave allocation problems, In addition, e ix
of alternatives for manpower programs will be affected aining,
dropout rates, and placement in low-paying occupations in periods
of inflation.

Not only is there a wage structure of established and changing
relations among the pay scales of various employers, there is also
an internal wage structure within each establishment. Employers__
not only must attract workers, they must retain and motivate them.
For people working together, there must be,_ a general acceptance
of the differences in pay among them to ieep them reasonably
satisfied. There must be sufficient differentials to reward workers
for accepting greater responsibility. This system, too, will ,rarely
be 'perfect but must be effective enough to keep the- wheels of
industry and employment rolling. The manpower. planner's job is
to facilitate and improve the ,efficiency of the labor market and
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to intervene on behalf of the victims the labor market fails toN
provide adequate employment and inc eopportunities for many.
However,` understanding of labor market ealities must be a prereq-
uisite if well-intentioned intervention is to fiblp more than hurt.

For instance, a legislated minimum wage is always a tempting
solutiOn by legislators to the income problems of the working poor.
They have jobs and are willing to work. Why not just re9tdi4e4.
employers to pay a wage sufficient to boost the family out ortiow
erty? But a minimum wage law does not require employers to raise
their levels of pay. It only forbids them to hire anyone at less than
the minimum. Before becoming an advocate for higher minimum
wages or broader coverage, the manpower planner must be cox;
vinced that the result will in fact be a larger total wage bill, rather
than the loss of even the low-paying jobs. One cap argue that there
is atriage below which it is socially better not to be, employed; but
one who argues this case must be piepared to argue for some form
of income maintenances to replace thelost wages. Policy prescrip-
tions are anybody's prerogative, but ,manpower planners are
obligated by the very title of their position to be able to Tbresee the
long-range impacts of their recommendations.

Labor. Mobility -NN

The notion of a wage system as an efficient allocator of labor
presupposes worker mobility. Not that all workers must be willing
to clibp 'What they are currently doing and move to a new job and
even a new residence- when a more favorable package of wages,
working conditions, and other perquisites appear. However, enough
persons are assumed to be, and us ually are sufficiently mobile that
changes in wages an other offerings can motivate enough move-
ment to meet soc*y's production needs., Whatever their mobility,

!limitations, American workers are among the most mobile in the
world.

Labor mobility has many facets. Interindustry and. inter-
company mobility occurs as opportunities open and close. A great
amount of mobility occurs within companies as workers are trans-
ferred or promoted. Workers move, among occupations, usually
more reluctantly when their current occupations involve consider-
able training and specialization, less reluctantly if the change does
not require -abandoning `human capital" invesial on one's self.



Manpower Planning for Local Labor Markets 79

Such occupational shifts may be up or down and may occur within
an individuars'working lifetime or between generations. In a recent
national longitudinal study, it was discovered that three out of
five men 45 to 59 years of age were working at jobs of higher socio-
economic status than those in which they began- their working
careers (Parnes a al., 1970, p. 127).

From parent to child, the intergenerational mobility is con-
siderable, but the moves upward are, usually short two or three
steps up the occupational ladder, with college education the major
leverage for such .change (Blau and Duncan, 1964, p. 420).The
undereducated and members of minority groups still find th it
occupational mobility most restricted. About one in fourteen
Americans move across county lines each year, with aboutfialrof
these migrating to anther state. Within county moves, one in six
changes residence each year. Moves of the past have been first from
other counties ib this, then farm to city, and now inner city to
suburb. Many moves will involve a combination. of industrial,
occupational, and geographical mobility, with a great deal of, social
and personal pain in the process. Typically, those most in need of
new opportunities will be the most reluctant to move or will face
the greatest obstacles to moving. The greatest obstacles to desirable
mobility are the lack of information concerning alternatives, lack
of self-confidence, and lack of access to available jobs.

,Since the manpower planner's objective is to facilitate the
workings of the labor market in order to improve the workers'
employment options as well as the allocation of available labor in
accord with society's priorities, a more than cursory understanding
of the role of, labor markets and the obstacles to their effectiveness
is a necessary .tool of the trade. As noted above, to attempt policies
and ,programs not in accordance with the Arkings of the labor
market .may be foreordained to failure. Sometimes short4ange
objectives will conflict with long-term goals, but that should' only
occur with the planner's having full realization of the consequences.
For instance, suppose an entry-level occupation suffers from extra-
ordinarily low wages. The likelihood is that workers will tend to
avoid this job, and unless the demand for the product or service
is declining, the wage may tend to rise. However, if a manpower
program undertakes training or subsidizes entry into that occu-
pation in some way, wages may be kept low. Workers may enter
the occupation..under the encouragement of the program, be placed
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(giving the program favorable marks), and then leave because of
the low wages, only to be replaced by a tuntinuing series of pro-
gram enrollees.

A Typology of Labor Markets

The '-igneral understanding of labor markets vital to the
local labor market manpower planner includes familiarity with
various kinds and. aspects of labor markets. Knowledge of job.,_
growth, replacement needs, and job vacancies is essential to man
power planning but of little value to manpower program target
groups unless they can obtain access to these openings. Even though
planners are not personally responsible for placement, thenced.
to understand the nature and working of labor markets, the recruit-
ment, selection, and hiring practices of employers, the role of,var-
ious labor market intermediaries; the sources of information; and
the obstacles to job access.

As the first paragraph of this chapter stated, a labor market
is not an institution like a grocery supermarket, but a concept
which includei all of the ways, places, and techniques by which
potential employers and employees come into contact and hiring
transactions take place. The concept can be applied to a particular
industry, an occupation or set of occupations, job seekers of pre-
scribed characteristics, or a place of any geographical scope.
Characteristics of various classifications of labor markets are essen-
tial to understanding the problems and chances of gaining access
to the jobs within them.

Catr).147, C.a. O.

Geographical Scope

Labor markets may be international, national, regional, or
locaLin scope, depending upon the product market, the technology,
the scarcity, of skills,, the training required, and the information
channels. For instance, engineers, scientists, college professors, and
b Iness managers, among others, tend to participate in a national
and Rim- etimes international labor market. Those in some con-
struction crafts, characterized by high skills and infrequent con-
struction of the type in a certain looality (for instance, pipcfitters
in an oil refinery), move about in regional markets. -
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a ,; '
,_,:i Most workers are employed within daily commuting distance

of their .homes. Labor markets overlap geographically.by'occupa-..,

1
on, industry, and location. However, there is in general a
etropcilitan area which encompasses most of the 'comings and

gbings between home and work of most workers. Areas of more
sparse population comprise "gray'areas" between the metropolitan
la r mark is from which neighboling workers may commute in
var us dire ions and are the nearest hing to labor market bound:
arie4 The c cept of the SMSA emerges from this reality. More$

significant f manpower programs has been the concept of ghetto,
.cer.itill city,1 biirban, and rural labor mar ts. ,,,,

'--

littesi al vs -Elfrial Labor Markets
.

Many la* business firms and some public erinplOyers follow

:.
.,fiet,riia:Ctice of:piling higher level job openings primarily by pro-

mojngaom wiihin, hiring new worfceri only at the'bottom of the
plorteitign ladderOthei;emAyers hirp from outside for a variety
ofjcibOanclpromOt from withfn for others. Those transactions such1 , a

,, , as,;prorltiottw and an rS,A4hich occur within the employing
*. 7 . e.slabiktopepi.ipv 'clestrite ,soan internal' laboi ni- Act.

. .1

:. A

'l i thb point of access at 4ich the employer hires from the
external, labor market is Inowb sthe Sport of entrY. Manpower

,iks f i 1
plannerii must acldress,their Off,Ortg to pining access for their clients
illieuktetfiese entry points. to trlin;fik an Occupation which is not
accosibleithrough a,port Of ent , or instance, would be a wasterif'Y

L. ; L.0 frustrates. --'cii tesources and, a disservice bat f the trainee.
:*.-: .: n I °' ...

Private v;°.pii lip' Labor MWikeei A

....,_...,,, , .-

,'.' -. -;,--0=', Ap2roximately 81,4rcent 9, the nonagricultural jobs in the
t.,, ', U:Si ecoriimy are provided by private business firms. About 28

percent ofialFnonagriCiiliural jots are regulated to some degree
by rules agreed upon through collective bargaining between man-
agement and unions representing their employees. Most large

,employers follow more or less formalized personnel ,practices in
recruiting, Selecting, hiring, promoting, and otherwise dealing with
their employees. Smaller, firms may act with total informality

Most jobs with units of government are now covered by merit
system regulations. Advancing persistently %rough various levels

4
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of government since the 1880s, these rules are ddsigne'd to guarantee
--W.-the public competent public servants and to limit the "spoils

system" whereby winning politicans reward their supporters with
public jobs. Admirable as this incentive may be, these formalized
rules tend to rely heavily on educational credentials and written
tests as entry ways into public employment and often inadvertently
set up hurdles difficult for disadvantaged workers to surmount.
Since the result is often to select overqualified persons who do not
remain in the jobs, the result is often poorer, not better,iervice.
Reforms opening merit `gystem jobs to potentially qualified disad-
vantaged workers are widely advocated but little achieved. The
manpoWer planner will need familiarity with the various types of
private10 public labor markets.

Prima)), and Secondary Markets

Spreading throughout the manpower literature in recent
times has been the concept of the secondary labor market, as an
explanation of the persistence of unemployment, underemploy-
ment, and poverty among disadvantaged workers. There exists,
it is alleged, a primary labor market of good jobs well paid,
providing job security, fringe, benefits, and advancement oppor-
tunities available to workers who share the broad norms of race,
education, life - style, and likation. There exists also a secondary
labor market of dead-end, poorly paid, insecure jobs which have
little value to workers, resulting'in high turnover, sporAlic employ-
ment, and low incomes. Workers may reject such jobs as often as
employers may avoid or, dispense with these workers, An allegedly
impervious wall, it is charged, blocks secondary workers from the
primary market. Remedial manpower programs consisting of skills
training, ,basic education, and work experience are destribed as
Useless because they do not help break through the wall. Only job
restructuring, subsidized employment, or antidiscrfmination-en-
forceinent can crack the primary market for disadvantaged workers.

The concept is a useful one, despite the fact that labor marketsicover a continuum of conditions, rather than fall into tw neat
categories, and workers do move upward into better' j s and
downward into worse ones. The concept can help the planner keep
clearly in mind that not just an immediate job but above-poverty
income, employment stability, and income security a satisfying

>1.
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working career are the objective for disadvantaged.,workers as
well as th ir. mdre advantaged. counterparts. To provide target
groups wit jabs already available to them or to perpetuate their
poverty in w4:),paid dead;end jobs is no gain. Understanding
labor, markets may identify 'route's of access to meaningful jobs.

.Casual vs Permanent Employgi-7Emploi ei Attachments
. .

In most industries (notably manufacturing, communications;
some types of transportation, pliblic utilities; finance, insurance,
and real estate, government employment, and so on), it is assumed
that a worker, once hired' and serving a probationary period, will
continue as a permanent employee of the firm, accumulating
seniority and pension rights and moving up a promotion ladder
inside an internal labor market. In construction, maritime occupa-
tions, agriculture, and sometimes in trucking, retail trade, and
service industries, the employment relationship is more likely to
be a casual and temporary one*. The individual accumulates no job
security or guarantees of promotion, retirement, and other fringe
benefits. .

Where the casual employment has been organized by unions
as in construction and maritime jobs, fringe benefits and protection
of job opportunities are provided on a moltiemployer basis through.
collective bargaining. Where that is not the case, as with migratory
agricultural labor and many lower level service trades, the workers
hive only the legal protections provided by government, but no
political,power with which to expand these. The extreme in casual-
ness is the. contact between worker and employer, which results in
a few hours or days of work with immediate payment in cash and

' no further contact.
Householdeis may Know sreone available as a handyman or

domestic. In most large communities an informal casual market
emerges and becomes recognized and used by a variety of partic-
ipants for their own purposes. For instance, the corner of Georgia
and Eastern Avenues in Washington, D.C., is the boundary line
between the District of Columbia and

ithe Maryland suburb of
Silver Spring. More importantly, it is the farthest point one can
ride in public transportation without paying an additional fare.
Each morning District of Columbia residents ride to that corner.
Householders, small contractors, and other potential tempttary
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employers drive up to the corner in automobiles d pickup trucks
to single out likely looking prospects.. Whethe cleaning a house,
trimming up a yard, or puttint.itr the day a construction job,
the worker is paid in cash at the end of e day at rates which
emerge by common consent, and the ernpl yment contract is ended.

To facilitate these labor market eeds, the public employ-
ment service provides casual labor a. ffices in most cities. Sbme
unions have attempted to regulat, and offer protection to such
workers by providing a hiring hall fixing wage rates, and rationing
jobs on a rotationibasis. In rec nt years a new phenomenon has
emerged on the scene tem rary agencies which employ
the individual, often provid. g m the perquisites of steady
employment, and then sel those s s to employers ,who need
only bccasiohal and pa time help.

Organized and Unor,dnized Labor Markets v.

Typically (unless workers have an unusually high level, of.
scarce skills),

i

wages, fringe benefits, job security, and advance-rn. . .
ent opportun tes depend upon some form of employee organiza-

tion, whether, in labor unions or professional associations. At times
the threat 9r possibility of organization can be effective in gaining
some of the same sorts of perquisites.I4eparing, workers for unpro-
tected markets may improve their income and employment security
over their previous situation*but they are left vulnerable to the
whims of the economy and their employers. Craft unions those
which usually represent specialized-skill workers employed in
relatively small-scale industry 72 attempt to control or participate
in the hiring process, thus seeking to control the supply,sufficiently
to push up wages and other perquisites of-employment. These jobs
become more attractive but generally harder to gain access to,
though at least there is a formal channel through which to be
admitted or refused.

Apprentice programs and union hiring halls become t)/pical
ports ot entry into these occupations. Industrial .unions, on the.
other hand, typically represent all or most of the employees in arty
particular establishment. However, they general!), leave hiring
policy and pracjice to the employer but insist on representin the
employees once they are hired.'Plangers have some obligation to
seek, among the achievable alternatives, those enfploy,ment sources
likely to be of greatest long-run advantage to their clients. Since
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uniins generally-enhance the 'attractiveness of jobs but may make
entry more difficult, manpower planners and practitioners must
understand and accommodate to or confront these practices in
ways which are in the best interest of their clients.

Specific ivs General Skills

The job content and skill requirements of occupations vary
widely. Some involve only simple repetitive activities, learned
easily in a short time .by any reasonably intelligent and .adept
person. Others require high degrees of specialized skill. Some
require. only the normal abilities, mental and physical, held by
almost everyone. Others have requirements so specialized that
only substantial training or-experience will bring the individual
td acceptable productivity. People's abilities are infinitely varied.
EmployOrraturally want the best trained, most experienced, and
most productive e4loyees possible, but must take what they ca?
get. Therefore req-uirementssto get and hold 'a job will vary widely
because of the state of competition in the job market.

Every employer has the choice of recruiting' and hiring people
with the requisite skills or hiring thoie who have the potential for
obtaining such skills and training them, The tendency is to choose

ing to what has the greatest advantage in terms of,costs and
returns. In general,, the first choice would be to hire those already
experienced, unless; the feeling is that

(1) Theemployercan da a better job of training without it
being too, costly

(2) The wage *differential between an experienced and an
, inexperienced person is large

(3) The experienced peO-Ple are at an age that the employer.
considers it advantatis to the firm to hire, train, ,and./
retain ;younger people --. ...,

(4) The experienced people are not readily avile
,

In general, most employers would prefer to shift training costs to
public instituticing or other employers if possible. Employers Will
provide trainingonly if: ,' ,,r

(1) They mistrust the ,training ability of other training
institutiOrfs .

,
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(2) Training is low cost.

(3) Their needs are sufficiently specialized that other insti-
tutions cannot provide- the necessary training

The availability and costs of hiring vs training will depend
upon the nature of the job. Some skills are best and most econom-
ically obtained on the job and others in training institutions; In
general, classroom or institutional training is preferable if:

(1) There is substantial intellectual, as contrasted with
manual content to the skill

(2) The skills have broad application to many employers

(3) There is an important safety element making it dangerous
to have untrained people learning on the job:

,

(4) The job content is complex and varied, making it prefer-
, able to teach all of the skills in 'a "mock-up" situation

rather than depend uplsidthe vagaries of work assignments
to cover the full range of scales

On-the-job training will tend to be preferred if

(1) The skills are limited and easily learned
WI:(2) They are frequently experienced on 'the job

(3) Training will not interfere with production

(4) The job content is such that it is difficult to duplicate
in the classroom

(5) Expensive ant specialized equipment duplicative of that
found in the workplace is required s

The relative availability of job access and preferred entry
route will depend in part upon such factors. For many skills, the
most logical training process would be a coupling of, initial class-
room training with subsequent on-the-job training. However, the
first is generally the responsibility of the schools and the latter of
the employers. Only in the limited number of "co-op" programs
in secondary level vocational education have the two get together.
to pool their relative advantages and capabilities.
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Channels of Recruitment
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Given the growth and replacement needs of occupations, the
problem emerges of ascertaining access to jobs for those for whom
it is the planner's objective to plan. The problein has essentially
three dimensions: (1) getting information to the job seekers and
employer, (2) brikging the job seeker and the potential employer
into contact, and 0) achieving agreement between them on the
requirements of the worker and the job, and the conditions under
which hiring will occur. Performing these tasks is not the respon-
sibility of the planner, but understanding their realities and the
likelihood of closure is.

It is a truism of labor market studies that most job information
is spread informally by word-of-mouth and most matching of
available people and available jobs takes place informally as infor-
mation is spread by family and friends and by incumbent em-
ployees. Numerous intermediaries exist in the labor market:
company personnel offices, union hiring halls, professional and
trade associations, public and private employment services, com-
munity action agencies,,and so forth. Discrimination by employers
on the grounds of age, sex, racial and ethnic origin, education, and
the like, is a reality bf the labor market which must be accommo-
dated, circumvented, or confronted. Workers and potential workers
have their own convictions about the kinds of jobs they are willing
to Accept and:10 stick with once obtained,,depending upon alter-.
natives and, their own economic circumstances. Employers control
access to jobs unless unions have and use the power to wrest that
unilateral control from them. Other intermediaries can only supply
information or act as agent of the employer or _employee:Occa-
sionally and on some issues, public agencies may have intervening
authority prescribed 6y law. All other intermediaries lack power
in the labor market. Planning must include incorporation of and
rdpoihse to these realities.

Knowledge of legal requirements, employer and union prac-
`tices, available tools for gaining information and access, and the
relative competence of the various public iitermediaries i a plaik.
ning capability. It is the planner's job ?b determine what job
opportunities are and will, become available' for whatever target
group the plan encompasses, to determine which would be avail:.
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able toindividuals in that target group under %%hat conditions, and
to advise program administrators on 'routes to those jobs and
probabilities of success.

Labor Market Pathologies

In part, manpower programs have their origins in the failures
of labor markets. That is, there are not enough jobs to absorb all of
those seeking work, the job-matching mechanisms do not bring
workers or employers ipto contact, or one or the other of them has
misconceptions which lead to rejection of the job or the worker.
At times, hop., ever, it is the very fact that labor markets do work
which crea :5 the need for manpower programs. The expectation
is that a well-operating labor market will place the best available
employee in the best job available for hint or her. But company
personnel departments are generally set up Jo screen out those not
likely to be good employment risks. Unions and professional asso-
ciations have a bettecchance of maintaining job control if they
have within their memberships the most qualified workers in the
labor market. Employment services have traditionally been ex-
pected to provide the best applicant to fit the employer's job order.
But what of those screened out? For those screened out for objective
reasons related '10 their productivity, the manpower program
answer is to improve their skills, and competence. For those suf-
fering from prejudice in the hiring process, the need is to reform
institutions aid open access on objective grounds.

`0 Unemployment, underemployment, low incomes, and labor
shortages are the major pathologies to which labor markets are
subject. The definitions and.causes of these pathologies most man-

_ power practitioners will undoubtedly know, but review of them
may be appropriate: ,

,

Unemployment and Underemploynur
434

Underutilized manpower resources can be divided into four
distinct categories: (a) the unemployed, (b) persons outside the
labor force who want o eed work, (c) persons who are working
fewer hours than they ould prefer for reasons beyond their con-
trol, and (d) persons e ployed at jobs that are below their actual
or potential skills. The are no data or even carefuldefinition for

a.'7 ,
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the fourth.- category, though it must be large. Examples of the
incider# of the first three under various economic conditions are
given in Table 3-1.

Table 3-1
Demand for Jobs

(Thousands)

Category 1967 1971 1973

(a) Unemployed 3,008 4,993 4,304

(b) Outside the labor 4,698 4,404 4,460
force, but wanting
to work

(c) Part-time work or 2,163 2,675 ,2;519
reduced workweeks,
economic reasons

Unemployment cm already been defined as the condition of
being without but actively seeking employment. Its causes can be
classified as cyclical, frictional, seasonal, and structural. Cyclical
unemployment is the general unemployment resulting from inade-
quate, o,verall economic activity consequent to periodic slowing
in the rates of economic activity. Figure 3.3 charts unemployment
rates for the total economy for the past thirty years. It is this
cyclical unemployment resulting from deficient total demand for
goods and services which determines nationally how many are to be
employed and unemployed. Other factorrdetermine who is to suffer
the unemployment. It is also this over-411 unemployment Which
is amenable to federal fiscal and monetary policies
which affect the total amount of spending. And it is primarily
against this cause of unemployment that unemployment compen-
sation is aimed.

Seasonal swings in economic activity --' in outdoor work such
as constructioR and agriculture, retail sales affected by weather
and by holiday seasons such as aristmas,ana its depressed after-
math, in education with its long summer "vacations" --- result in
alternating periods of slack and tightness in labor markets. Sea-
sonal .unemployment is so regular and foreseeable that a seasonal

Al
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Figure 3.51 U.S. Unemployment Rate, 1930 to 1973

faCtor is introduced into national unemployment data to abstract
from their effect in measuring the national economic health.

Frictional unemployment results from temporary difficulties
in matching available workers with available jobs. It arises mainly
from lack of knowledge of job opportunities and of the availability
of workers, and is marked by relatively short duratibn. Some fric:
tional unemployment is an unavoidable consequence of free choice
in labor marts, but the amount can be lessened by improved
information flows and plaement assistance.

Structural unemployment is a more comp1.6 phenomenon
than either seasonal or frictional unemploymentand arises from
basic changes in the composition of labor demand and failure of
labostiupply to accommodate itself to new market conditions. For
instance, cutbacks.' in the space program, the decline of railroads
and coal mining in earlier years, the relocation of Ngw England
textile mills in the South all left skilled workers strand in labor

.80
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surplus areas and needing new skills or reloCation to more promis- 4r
ing areas. All of these causes of unemployment may of course
combine, interrelate, and overlap;

Most unemployment particularly frictional is of relatively
short duration, about 50 percent lasting less than five weeks. Longer
term unemployment of fifteen weeks or more usually cyclical or

, -structural in origin on the other hand is usually no more than
one-eighth to one-quarter of the total. However, given the dynamics
of the labor force and labor market, even that small proportion
represents a lot of people. For instance, in 1972, the most recent
year for 'which such data are available, the civilian labor force
averaged 86.5 million, but 98.3 million persons worked or sought
work sometime during the year. Likewise, 4.8 million persons on
the average were unemploked during. the year, but the total number
who experienced unemployment was 15.3 million. A total of 4.8
million persons experienced fifteen weeks or more of unemployment
during that year, 1.9 million were unemployed for more than half
the year, and two million sought jobs at some time during the year
but did not at any time find work. Only 57 percent of the labor
force was employed full time for the full year.

The factors which determine the level of unemployment are
impersonal economic forces, but who the unemployed are is highly
persOnal. Of 1973's unemployed, two out of five were in that situa-
tion because they had. lost a job, ens out of six because they had
voluhtarily quit a job, and 45 pedent were searching for a job upon
entering, or reentering the labor force.

The incidence of unemploymi ent is concentrated by age, race,
sex, education, and locationylaers typically have unemploy-
ment rates three times the average level of all unemployment.
Black workers experience double. the unemployment of the.aver-
age of the Jaborforce. If we combine the two groups, we find that
black teenagers typically experience six times whatever the pre-
vailing unemployment rate, and since women experience higher
unemployment than men, black teenage girls may have an uhem-
ployment incidence ofas high as 35 to 40 percent. Unemployment
rates for the Spanish-surnamed are similar to those of blacks, while
three-quarters of those who live oh Indian reservations may be
without jobs. And these are average national rates. Those for.rural
depressed areas and central city ghettoes may be two or three times
the average. College graduates, for 1972, averaged aboai2.Percent
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unemployment, compared to 4 percent for .high school graduates
and 8 percent for those with some high school but, without di-
plomas. Rates for laborers are typically five times greater than
those of professional and technical workers and double thOse of
craftsmen.

Poivrty

Low incomes are an obvious consequence of unemployment,
but this is not the only cause. In 1972, there were 5.1 million fam-
ilies, with incomes below that designated by the Social Security

__Administration as representing poverty. Some were there because
workers in the family experienced sporadic or extensive unem-
ployment. For other families the problem was an aged or disabled
family head or a female family head burdened with child-care
problems. Ilione million families the family head worked full time,
full year and still could not earn sufficient income to raise the
family above the poverty level. After all, employment_ full time for
a full,year at the federal minimum wage would result in an annual
income of $3,200, whereas $4,300 is required to lift an urban family
of four out of poverty,'

Careful consideration must be given by the manpower planner
to the causes of poverty because only from those causes can cures_

= be postulated. An old issue in manpower policy is: For those experi\l''
encing unemployment, underemployment, and low incomes, is
the basic cause inherent in the individuals (their lack of skills, their
health, or their motivation) or in the institutions of the ,labor
market (which may impose barriers for certain, people and groups
that the others do not confront)? In the first case the prescription
would logically be "change the people"; in the latter, "change
the, institutions."

Similarly, labor market solutions are appropriate only for
those who can reasonably be expected to compete for jobs. These
solutions hold little cure for poverty of the aged and are limited
for the disabled. Labor market solutions for female family heads
may involve child-Care and other supportive services. Between
1960 to 1969, the number of .poor in 'the =Unites! States declined
from forty million to nineteen million. However, only those families,
whose problems had been the unemployment end low wages of the
family head emerged from poverty. Those families with aged and
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disabled heads of household made no progress, and the number
and percentage of female-headed families among the poor actually
increased.

DisadU antagement

-Following the passage of the Economic Opportunity Act in
1964, manpower policy attention focused more narrowly on 'those
who were poor in particular instead Of on the unemployed in
general. Manpowe rograms took as their target the "disadvan-
taged," and it was cessary to formulate a definition of the term.
The one that eni d persons who are both poor and without
satisfactory employment, plus being under 22 years of age, over
44, a high school dropout, a member of a niinority group,,or handi-
capped was useful for evaluating the extent to which a program
was attempting, to give priority to those most in need of help. It is
not useful as an indicator of causes of unemployment and poverty
or for a prescription that will cure. Persons are not poor or unem-
ployed because of their skin color, fin. instance, bu't maybe lz;p,cause
some employers choose to discriminate against their race. It is not
youth, though it may be inexperience, which is a handicap. As
chapter 1 points out, the manpower planner is obligated to, find
tools of analysis which are useful .in identifying problems and
proposing and evaluating solutions. One cannot settle for con-
venient pigeonholes which are. useful for filing but not for serving.

The "Employment and- Earnings Inadequacy Index;'

Unemployment statistics, widely used as a measurement of
economic health, are in fact a xylEasurelfielit of the use'of human
resources, not of the economic and social' welfare of the work force.
They count who wants. to work, not how many need it An appro-
priate measure of economic welfare would combine :all of the
labor market measures which account for ,inadequate income,
unemployment, underemployment, low wages, and the discouraged
job seeker. Levitan and Taggart (1973, pp. 19-27) '61- the George
Washington University have constructed such a measurement.
Called the "Employment and EarningS Inadequacy Index," it lists:

(1) All of the, unemployed'
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(2). Those discouraged workers who want work but are .not
actively. seeking it because previous search has convinced
them that no jobs are available for them

Family heads and unrelated individuals who work
full time, full year without earning above the poverty 41
thres'hold

(3)

(4) Those with less than poverty income because ofd inter-
mi ttent.employment

(5) Part-time workers who would prefer full-time work but
cannot obtain it

From these are subtracted all full-time students, those 65 years of
age and older, working wives and other relatives in huslihnd-w-ife
families, and all of those otherwise included in families above the
mean income for families. The remaining deprived persons are
considered as a ratio to the sum of the entire labor force, plus
discouraged workers.

The Employment and Earnings Inadequacy Index is new and
not yet well known and accepted, but it points up a crucial meas7
urement need not met by any accepted statistical method. As an
example of the application of this index, in March 1972, there were
5.2 million persons-(6.1 percent of the'labor force) isted as unem-
ployed, generally considered to be an accurate index of the number
and proportion of the available labor force not being used. The
Employment and Earnings. Inadequacy Index at the sane time

'gave 11.5 percent (involving 9.9 million persons) as the figure,
a contrasting measurement of economic welfare.

Labor Shortage

A manpower. planner charged with contributing to the overall
'health of the national or a local economy, as well as the welfare of
its disadvantaged citizens, wouldNbe as concerned for unfilled jobs
as for unemployed people. Relative scarcity of labor "does occur
and may slow economic growth, spark inflation, deny needed goods
and services, and bottleneck the demand for supportive workers
whose jobs are attached to those occupations in short supply.
However, given the generally high levels of education and mobility
among the American'. work force, it is difficult to identify sub-
stantial numbers of jobs standing vacant or demanded goods and
services not produced. More likely is the modest strain of "gettirig

a
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by" with less than desired, competence or "making do" with a dif-
frent mix of people and machines or alternative mixes of skilled and
not-so-skilled people.

After the Second World War, the U.S. economy found itself
with a persistent situation of starting from behind and chasing
a moving manpower target. Depression and war had reduced
opportunities for education, training, and experience. yechno-
logical developments during the war applied fo civilian pr6duction

vis had given a new sophistication by production methods. Hot and
cold wars kept up the drive for more sophisticated weapons of
defense and destruction. Popillation and concepts of adequate
education and health care rose rapidly. Therefore, for some 25 years
the nation was constantly straining to keep its supply of profes-
sional, technical, and skilled Manpower rising as rapidly as demand.
Ther never were serious bottlenecks, though there was pressure
on ed cat' nal institutions to expand their capaCity and perhaps
some restraint on the quality of services prove ed.

Then in the early 1970s, slowing of birthrates, cutbacks in
aerospace priorities, and a business recession, all occurring simul-
taneously, flattened growth trends in the demand' for highly edu-
cated manpower just as demand And supply were coming into
equality.-Ekcept for teachers and perhaps physicists, rising unem-
ployment proved temporary, but national labor shortages now seem
to have disappeared except in some medical occupations, and
supply,is rapidly catching up there as well. We are producing more
educated people than the labor market requires by standards of
the past. However, the response of the lal?or market to the changing
supply situation has been for employers to raise educational
requirements simply because people with educational credentials
are more readily available, and for wage levels to rise less rapidly
for those groups than would otherwise occur. Unemployment is a
rare experience at the higher levels of educAion. What occurs is
a bumping back process, with those at the tail end of the line
always taking.the competitive rap.

A general equality between demand and supply nationally
and surpl'uses in some educated fields; however, do not mean that
labor shortages will not occur locally. For instance, the sudden

, turnabout in the demand fOr coal after. years of decline and auto-
mation has created shortages requiring recruiting and training
efforts throUghout coal-producing areas.

94
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To the local labor market manpower planner, labor shortages
may occasionally pose obstacles to new or expanding industry.
More often such shortages will offer opportunities for the training
and placement of unemployed and underemployed people. Since,
generally, spot shortages are more likely to occur in low-level jobs
that few. are Willing to take and jobs requiring long or expensive
training, there is a challenge to identify employment opportunities
and arrange training and access to promising working careers.
Chapter 6 suggests a pathway between these Trtremes by iden-
tifying occupations of stable' or growing demand and desirable
wages and working conditions which attract a supply of workers

. .
at or below their absolption potential.

Labor Markets and the Manpower Planner

It is the role of the labor market to place those who seek
workers in contact with those who seek jobs. Most of what occurs

° in the labor market happens from the unguided interrelationships
of thousands and millions of potential employers and employees.
No.planner has the scope of control to be able to plan the entire
labor market. The planner must be satisfied to act at the margin,
changing things that can be changed, tinkering to make small
improvements here and there. There is only so much staff time and
so much social energy. The labor market manpower planner's task
is to identify those pathologies that can be cured with available
resources and knowledge. To do' so, 9e or she must understand
labor markets and their role and structure, the plight of those
most in need of help, the resource base available, and the tech-
niques which give promise for alleviating the observed pathologies.
These insights are the purpose of this book.
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The Manrijovier. Planning

Process

O

Preceding chapters have made a general case for state and
locarmanpower planning, traced the forces bringing it into being,
and provided an overview of the role and functions of labor mu-
kets,. Subsequent chapters get into the specifics of howto do labor
market planning on behalf of the victims of labor market pa"thol-
ogies. This transitional chapter provides a general framework for
planning to tie together and give sequence abd perspective.
those which follow. Chapter 1 provided definitions and simplified
steps in the planning process. Now it is time to get into more detail
as to who should plan for whom, with what resources and to what
ends. The philoSophy, of this book and this chapter is that (1) labor

a market pathologies are endemic, but significant marginal improve-
ments can be made with adequate and effective effort, (2) con-
straints are everywhere, but the case where no degrees of freedom
arc available for the exercise of discretion is nonexistent.

The Who of Manpower Planning

It is worthy of note that the demand for state and local man-
power planning did not emerge from CETA. Rather, it was the
demand for such planning which was the impetus behind the
passage of the Act. Similarly, the decision to place responsibility
for manpower decision making upon state and local elected offi-
cials had two motives. (1) their familiarity with the local scene and

99
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its needstand (2) the accountability which allows the populace, if
it cares to do so, to reward or punish with the ballot good or poor
performance. A number of public agencies in the community could
possibly meet the first, criterion, though most seem too absorbed in
their own programs to garner general knowledge. The political
form of accountability:is available only through a staff responsible
directly to the chief elected official. The accountability -will be
effective only if enoughof the citizenry are concerned with man-
power and if the actual and potential recipients of manpower
servicessare organized for political potency.

Planning occurs at a varietaLof levels. Chapter 1 noted the
difference between strategic and tactical planning, the first being
the establishment`of broad sm. ial gOals and the latter, the specifics,
of how to achieve particular objectives contributing to accomplish-
ment of the goals. It is appropriate that those elected to represent
the people's interests be responsible for strategy decisions. Gener-
ally, of course, a legislature establishes priorities among the prob-
lems to be adch-essed and sanctions :or directs general approaches to
problem and solution. The executive may request or prod the
legislature into that action. Once the legislative endorsement is
given, the executive has the responsibility of implementation,
turning legislative language into more specific goals or objectives
and assigning an agency or staff to commence planned delivery of
services.

The manpower planner stands as intermediary between the
policy marcers and the services delivery agency. The planner may
alert the policy makers to problems and facilitate policy choices.
However, it is the fixing of intermediate objectives on the way to

'tie policy goal and deciding on a program to accomplish these
objectives which are the essence of that tactical planning function.
It is after the planner has designed and won agreement to a pro-
gram relating client needs to available services in preparation for
accessible jobs that those charged with service delivery" respon-
sibility take over, leaving monitoring and evaluatiOn to the plan-
ners. Thus planning evolves through stages when policy makers
are made aware of population and labor market needs, are con-
fronted with options and set priorities among goals, and are exposed
to and choose among alternatives. Beyond this stage explicii.,pro-
grams must be designed, operational guidelines established, and
existing or new operating agencies assigned the task of imple-
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Aenting the programs. Operational guidelines must in turn. be
translated into management direction's' and staff duties. Program
monitoring and evaluation encompass and proceed at all of the
policy effectiveness, operational efficiency,. and managerial self-
evaluation levels, The manpower planner may be itp.oked sin-
gularly or simultaneously in any of these 'stages and levels as ,

researcher, adviser, operasions planner, or managerial monitor,
to the confusion of the planner, the p licy makers, and-the operator,
unless the varied roles are clearly (defined and recognized. What
that role is at any instant will undoubtedly affect the planner's
perceptions and judgment. Greater clarity will emerge from recog-
nition that the planner's role. is to identify problems, pose policy
options, devise alternative plans, and become involved in oper-
ational and organizational objectives, but that decision making
is not the planner's prerogative. Planners may in -fact make policy
nd operational decisions, but when they do so, they function as
licy makers-or program operators, not as planners.,

As noted in chapter 2, strategic manpower pla,iining is best
undertaken by-e a staff reporting to the chief executive butWith--
involvement of the heads of agencies whiff will be charged with
delivery of services, as well as representatives of target groups,
employers, and the labor compunity. In ?general, the nongovern-
mental representation has not been too meaningful, except to give
an air of respectability to the effort. Yet real inputs are possilIle ..,

if.the labor, management..and minority members take the effort
seriously and in truth represent and have credibility within their
groups and if they are taught how to function effectively in their
roles, a teaching process' which then can and often will be used
against the teachers. Under cETA, of course, these planning organ-
izations will include the state manpower services "councils, and
a state or local planning council will be available in each prime
sponsorship.

There are many ways okstaffing the manpower planning 4

function. Staff can report to the chief executive or to his designee.
Or thestaff can be subject to the planning council as a corporate ,...

body. In general, the experience appears to have been better where
staff remain somewhat independent of the council members'and
have clear and direct loyalties to their chief executive. They may
tend to develop an adversary relationship with agency staffs, and
council members may feel helpless and unserved, but at least

r
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loyalties are clear, and the 'staff can escape from being pressured
from a variety of agency interests. The state planning staff can
identify problem areas, propose geographical Allocation among
target groups and mix of services 'for the balance of state, and
monitor and evaluate programs for the prime, sponsors. Staff of
prime sponsors halve the same, relationships and ass' ignments to
their councili and council members.

With the staff reporting to the chief executive of the jurisdic-
tion, the councils become truly advisory, with executive respon-
sibility for strategic plans clear and undivided. The agencies chosen
to deliver specific services are responsible for the tactical or oper-
ational planning and can be held accountable for their performance
by the planners exercising executive power.

Steps to Planning

The strategic planning' assignment in the public sector com-
mences after a legislature, representing in the broadest sense the
voice of the people, provides a charter through .passage of and
appropriation for a bill. Essentially a legislative charter passes
through three formative stages:

(1) Substantive committees shape a bill and shepherd it to

passage.

(2) Appropriations committees determine the resources' to be
-assigned ,to e bill and often amend its intent in the
process.

(3) In the federal system, departmental regulations and guide-
line writers frequently bend its intent toward their.predi-
lectionS as they interpret the "in ent of Congress."

However, the state or local rkanpOwer plannc need not be a pawn
of national legislators and adminiitrators ... considerable discre-
tion remains io the manner in which regulations are interpreted
and applied, in whatever aspects of the program are emphasized,
and in the interrelationships among federal, state, and local pro,.
grams and priorities.

44be

, Such -discretion is especially apparent in CETA. The predi-
lection of Administration prop.osals was "no strings attached," and
Congress added few restrictions. Title I and II monies can 'be used

o

N.

A



Manpower Planning for Local Labor Markets 103

for any manpower purpose, so long as Title I preference is given to
those most in need -of assistance. A locality can establish its own

,priorities and pursue them without challenge, so long as the proce-
dural requirements of plan formulation are observed.

More freedom is proideCI when planning is expanded beyond
the narrow compass of CETA. For reasons of congressional jurisdic-
tion, the "Comprehensive Act" encompassed only MDTA and the
Economic Opportunity Act, and left outside that legislation the
Wagner-Peyser Act, the manpower aspects of the Social Security
Act such as the Work Incentive Program, unemployment insurance
and employment service financing, vocational rehabilitation, adult
basic education, manpower undertakings of Model Cities, health
manpower, post-secondary vocational education, and other pro-
grams, depending upon one's interpretation of manpower bound-
aries. Each of these programs is in itself relatively restricted. But
the jurisdiction which can agree among all of its constituent units
to marshal resources in pursuit of a common goal or agenda can
relatethem in highly', innovative ways. The permutations and

----comSinations-are-abnost endless.
The technical assistance guides provided for prime sponsors

by the.Labor Department are substantial and helpful, but they,
provide guidance primarily in the planning and administration of
CETA. The planning unit that wishes can go far beyond those guides

INthe
marshaling and direction of multiple resources.

Every planner has his or her choice of the order in which plan-
.ning _steps are implemented, but all traverse essentially the same
set of steps. If one plans only for direction of a particular program,
one begins with the goals of that program and plans for their
achievement., If a wider and less specified goal is endorsed, a prior
step is necessary: A sequential set of steps is discussed below.

Step 1. Establishing Manpower Policy Goals

Congress declared the purpose of CETA to be "to provide job
training and employment opportunities, for economically disad-
vantaged, "unemployed, and unfieremployed persons, and to assure
that training and other services lead to maximum employment
opportunities and enhance self-sufficiency." The manpower ser-
vices, target groups, and program objectives are rather clearly
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prescribed. However, broad scope is left for a state or community
to establish its on broader manpower policy goals, subsuming
CgrA under it. As chapter 1 averred, manpower policy in the broad
sense pursues: (1) rewarding working careers for people, and

_(2) optimum development and efficient use of manpower resources.
At a point in time, economic development or manpower

solutions to the energy crisis or career preparation for youth might
take higher priority than the remedial and disadvantaged man-
power concerns expressed by CETA. Yet CETA could lie planned and
administered in such a way that it would contribute to those higher
priorities.

Social philosophy must play a preeminent role in goal setting.
In general, the values placed on self-sufficiency and material stand-
ards of living in American society suggest a high priority for efforts
to improve the employment status and income of those facing the
most serious disadvantages in the competition for jobs. However,
application of that priority cannot be determined without an
inventory of the major manpower and labor market pathologies
that impinge upon the community. They may be poverty, unem-
ployment, labor shortages, or lack of skills; or they may be loss of
human resources through drugs, alcoholism, and crime, inadequate
preparation of labor force entrants, and so forth.

Having been presented with a list of pressing labor market
pathologies, elected officials and those Who advise thein must
choose the goals of manpower policy. The manpower planner can
serve best by suggesting alternatives and illustrating their rela-
tionships to unclearly expressed public preferenlies.

Suppose then, for the sake of illustration, that there is a goal
statement emanating from broad community consensus to bring
the disadvantaged out of poverty and establish self-sufficiency
among all of those now with earned incomes below the poverty
level. This brings us to the next step.

Step 2. _Identifying Barriers

Having chosen a broad community manpower policy goal,
manpower staff must then identify the specific barriers which
impede its accomplishment. Why does the problem exist? Who
and how many are its victims? What is the magnitude of its social
costs? Who, if any, has vested interest in continuance of the prob-
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lem? What is the evidence that the barners'exist? What is known
of its nature and magnitude? What data are required to answer
these questions? To what extent does the problem exist? What
other data systems are required? What has been tried in the past to
alleviate the barriers? What w orked and w hat didn't? And, most

4 important of all, to w hat extent do the barriers appear to be inher-
ent in the shortcomings of the people themsely es and to what
extent in the shortcomings of social and labor market institutions?
Must we change the people or- change the institutions, and to
what extent? ..-1

Step 3. Examining. Altei-natives

Nothing but frustration and waste can come from considering
solutions which cannot work. The manpower staff must probe issues
such as. What are, the alternative approactles which might be
effective in overcoming the barriers and achieving the goals? What
are the required social and technical skills foieach? What are the
relative resource and social costs? What are the tradeoffs between
money and time in the solution? What are the foreseeable byprod-
ucts and consequences of each approach? What are the likelihoOds
of unforeseen consequences? What is 'the political climate? Which
solutions can win the necessary political support? What is the
range and source of resources mailable to address the various
alternatives? What are the probabilities of marshaling them? In
exact dollars and numbers, what will be the budget and the staff
available for a specific period of time?

Step 4. Setting Objectives

Goals are by their nature broad and ill-defined. In effect, they
paint a,picture of how one would like some aspects of the world
and society to look. They offer little guidance for an implementable
program, nor do they measure the progress toward the goal. Objec-
tives are best thought of as specific milestones on the way to a goal.
To, be useful they must be desirable, realistic, achievable, and
measurable. Why pursue an Objective which, once achieved, would
make a situation no better or would cattse ills worse than those for
which a cure is squght? Why pursue ant unrealistic goal which
cannot be achieved? As a milestone, an objective has no value

,C.
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,

unless one can measure pi:Ogress toward it. HQ% far have we come?
Are our efforts rdoNing us in the right direction? How far have we
yet to go? Are there ways of speeding progress? At what cost?

WitS' elimination of that portion of poverty amenable to labor
market solutions as the manpower goal and given the resources
available, bringing x families ofy characteristics above the poverty
line by z, -date is an example of an appropriate objective. If peisons
have been identified whose poverty is labor market related, if there
are jobs which can become ,available and services which can pro-
vide the access, if the numbers are realistically related to the bud-
gets available, and if the staff is sufficiently knowledgeable for the
planning and operation, then the objective is desirable, realistic,
achievable, and measurable.

Step 5. Designin. g and Implementing a Program

Having examined the alternatives and set appropriate objec-
tives, the planner must now design a program and put it into effect.
From the vantage point of the strategic planner, this consists of
designating a target group, deciding upon an appropriate mix of
services to meet these needs, and choosing and assigning one or
more agencies or organizations to deliver the prescribed services. _

To the tactical planner at the agency level, it consists of working
out the, logistics for facilities, staff, budgeting, administrative con-
trots, and so forth, and for recruitment and service of the clients.
To the program administrator, the assignment is to do what the
planners have only designed.

Step 6. Monitoring and Evaluation

No plan can foresee all eventualities. Estimates of relative
effectiveness and costs of alternative approaches are, at best, judg-
ments based on experience in never identical circumstances, and
often in simple best guesses. Administrators and staff are never of
the desired competence, nor do they work often (or for very long)
at peak efficiency. Performers are rarely the most objective judges
of their own performance. Continuous monitoring is necessary to
identify weaknesses and strengths. Only evaluation can assess
results and compare achievements of alternatives. The question
for evaluation is not merely, "How well was it done?" but also
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-At what cost?" Monitoring without evaluation has no measure of
4cflievement. Evaluation without monitoring may know what
1?ttt,not why.

IC, Monitoring and evaluation ,are needed at several levels in
A ipanpower program. Program administrators monitor and.eN,,alu-

.ate their owp performances for immediate reform. Strategic plan-
treys monitor and evaluate whether they have chosen the right mix

.4 of services and the most effective delivery of services. The funding
.; sources monitor and evaluate whether,effective use is ,made of

public funds.

sop 7. Feedback and Modification

Manpower programming is not a one-time thing. Labor
market pathologies and individual barriers are too larg 'n magni-
tude to conceivably be conquered. Individuals can be 'tied in
overcoming the labor market barriers confronting them. . There will'
be sufficient numbers who are unserved and unservable, and new
:entrants and others will take the place of the successful. Total

./"L,4),, numbers needing services may even be reduced atiiiimes, though
. economic and social conditions outside their influence or those of

tg the manpower fraternity are major detrminants of the number.
''The problems will not go away.

Monitoring and evaluation make their contribution by "feed-
. ing back" information on relative success and failure and suggesting

modifications which may make programs more effective or replace

them with alternatives. The manpower task is continuous, though
changing, and so must be the manpower services system.

Good Practice in Manpower Planning

The manpower planner is ultimately faced with making
decisions about which alternatives to present to policy makers.
Manpower plans are logical packages of financial, administrative,
allocative, and policy decisions. They aim at solving problems
directly, indirectly, immediately, and over longer periods of time.
Prior to constructing the,:planning package, the planner should:
(a) understand the nature of the problem to be addressed, (b) know
how much leeway exists in allocating resources, (c) ascertain the
real alternatives available, and (d) have a reasonable grasp of the
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probable impact of various choices on the problems being attacked.
Data and data manipulation are tools that assist the planner in
achieving this knowledge.

Planners should take extreme care not to use more compli-
cated techniques. than are required or justified to solve the Rlanning
problem. The same caution holds for data, never use more data or
more sophisticated manipulation techniques than are required for
the information desired. Both limitations require judjment on the
part of the planner. Many planners have the tendency to try to
purify their information, tomake elver thing 100 percent correct
and to attempt to plug all the slots'in the rows and columns of their
planning data table* This attitude not only wastes precious time
and resources but usually results in poor plans, since planners who
approach their work in this manner have not grasped certain
fundamentals about economic decision making. If the gains are
not greater than the costs, and other courses could have been
taken where the reverse was true, then incorrect decisions have)
been made.

If planners spend their time using complex planning tech-
niques, detailed data, and complicated data manipulation proc-
esses, and obtain no better plans or no increase in "output" (e.g.,
more people employed) than would have been the case had they
used simple techniques and data, they have wasted planning re-
sources. Moreover, they have probably designed plans more com-
plicated than necessary and thus created the danger of achieving
fewer desired objectives than 'would be otherwise possible. With
these cautions in mind, planners should work their way through the
steps below. This discussion will concentrate upon the quantitative
'aspects of the process.

At the outset, the planner will want to gain a firm, but, not too
detailed picture of the relevant supply and demand factors and the
elements affecting them. Keeping in mind that manpower pro-
grams deal with employment and unemploydient problems,
planners will want to know the total amount of employment,
particularly in the general categories in which there is unemploy-
ment. This means that, for example, the planner will not bother
gathering data on such occupations, but will want to know whether

.employment has been rising, declining, or remaining relatiirely
constant over recent years, whether there aro seasonal elements
to unemployment, whether there are large and peculiar charac-



Manpower Planning for Local Labor Markets 109

teristics to employment (e.g., one or two employers dominating
the relevant.part of employment), whether there are any obvious
la4rge changes on the horizon, such assfirms planning to leave the

, ,Area, federal contracts about to be granted, important construction
or deelqpment.prbgrams likely to bring an expansion of the labor
force and so on, and whether unemployment appears to be con-
centrated among a particular segment of the population or spread
among many groups. These are all demand characteristics and
should be approached at this stage from a nondetailed point of iew.

On the supply side, planners will want to know the extent of
unemployment and underemployment, recent trends in these
quantities, easily identifiable sources of their expansion during,the
coming year (the planning (period) and in the next several years.
A glance at particularly significant characteristics of both the em-
ployed and unemployed (special skills, extreme closeness or distance
from existing jobs, age, sex, or minority domination) will be impor-
tant. In addition, the extent of union organization and the relation
of unions to workers and employers may provide some initial
insights.

For these initial pictures of the supply and demand factors,
the planner can obtain information from the local employment
service (information normally distributed from a local office), from
the Labor Department's Bureau of Labor Statistics Employment
and Earnings (published monthly), from the Commerce Depart-
ment's publications County Business Patterns, from discussions with
bank officials, members of chambers of commerce, large employeri,
union officials, city planners in related areas of housing, transpor-
tation, and economic development, and from members of prospec-
tive client groups.

Next, planners should know how much they can actually do
with the total resources available. It makes no sense to plan for the
utilization of resources that are already locked into ongoing pro-
grams or committed to hot-yet-started projects, when there is no
possibility of altering these. These commitments should be put into
the plan as "givens" or starting points, or as constraints, and the
planners should understand how such factors will affect the alter-
natives over which they do have control. At some early point in the/
planning process, planners should clearly understand just how
much flexibility they have in designing the plan. They should

LL 0'
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concentrate their subsequent effort on planning for the use of those
resources for which decisions have not already been made.'

Knowing. the resource constraints, each planner should now
return to supply and demand analysis to gain a detailed undert
standing of-relevant-specifics. The degrees of fr cern now under-
stood will partially dktate what kinds of resources aPe available
for attacking problems,, and the planner will spend time finding
out details about those areas which can realistically be altered or
examined. For some cities this will c9nstitute many problems, but
for others, only a few. Arthis point planners should determine the
minimum commitment necessary to design a planning package.
That is, they want to understand the problem(s) to the extent
required to work out effective paths to their solution To accomplish
this, they, must return to the information gathered in the first round
and focus on the disaggregatioh (a breakdown into more detailed
sections in order to better understand their specifid) of the more
relevant variables identified in the first "look." The peculiar char-
acteristics of the area's problems will traFrmine which details
should be sought.

If demand exists, or is expected'in the near future, for skills
not present among the unemployed, planners will want to know
which skills are required, who requires them, whether they are rigid
recluirements, or V there is some job description that might be
altered without clianging what the employer really requires. They
will want to know over what period demand is expected to increase
and.by how much, what the skills level of the unemployed is corn-

. pared to that demanded, if there are any barriers to acquiring new
skills, what the existing sources of obtaining required skills are; if
there is any tradeoff between classroom and on-the-job training,
and if the unemployed are willing to acquire new skills. In this case
the planner seeks knowledge that will help in understanding w by
unemployment exists and Whether there seems. lobe any reasonable
prospect of reducing it by changing the supply characteristics. It
is probable that this direction will not significantly reduce the
problem and that at least for the immediate (several years) future,
the problem has to be attacked from the demand side by linking
manpOwer programs to other city and state plans_fnd encouraging
decisions to maximize additional employment possibilities.

In another instance, a planner might face a. highly complex
supply and demand situation. 'There might be wiciespreAd and

108 )-
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rising -unemployment cutting across many groups minorities,
various occupations, women, or migrants. Demand 'might be
changing in character large federal employment disappearing
but new firms entering and others expanding. Inflated wage rates
could be Aausing.automation in many firths. Local bureaucracies
could be antagonistic ,to employment programs. Some of these
elements reduce the degrees of freedont mailable to the planner,
and it should be recognized from the outset .that, to .design plans
requiring cooperation that would not be forthcoming and institu-
tional changes that simply would not occur is futile. Thus ,the
planner does the best possible job and concentrates efforts on those
areas where a reasonable chance of making progress exists. These
will be the areas of detailed diignosis even if not" those areas
encompassing mosf significant, employment problems. In general,
the more complex the situation racing the planner (situation in the
sense of those areas w4ere it is worthwhile to plan), the more
Complex planning models he onshe will have tb use and the pore
sophislicated,wilrbe the data requirements. ,

. In all cas%,,where it is possible to use published or already
collected data, they` should be used, even if there-Tirdeficiencies.
Data should not be used if they are unreliable (knowledgeable
sources should be consulted), and no amount of sophisticated data
manipulatiOn"can make good data from bad. When data do not

,quite meet the needs of planners, they could contact other possible
sources and make small chInges to gef,hat they'need. Planners
should attempt to get the original sources to make the changes (this
is usually possible only at the lqcal level). Much published material
is also often available. Many published works involve the collection
of data not used in final publication, and many studies are never
published. Local chambers of commerce, colleges and universities,
consulting and marketing firms, and large industries and service
industries (insurance, banking, and the like) have such studies. This
is particularly true for more aggregate information such as the
output, employment,investment trends and prospects for an
area. It is a universal problem that people often ignore or are
uninformed of work relevant to their own, and unnecessary dupli-
cation takes up a massive amount of scarce human resources."
Various people and groups who are involved in the overalrman-
power planning process may be more than willing to .become
involved by securing information required by the planner. Plan-

,
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ners should gather and maintain all relevant information sources
through subscriptions, or through local library Collections as a
service to the community in this field and keep themselves and
their staffs up to date...

Planners will sometimes find that existing information is
simply not sufficient for what is required, even taking the limited
view that only minimum information will be sought. Data creation
then becomes necessary, but the planner should do what is neces-
sary. If existing data can be extrapolated (e.g., by taking A simple
average of several past observations and using this for the present),
and one is reasonably sure that the figure obtained is 80 to 90 per-
cent correct, then this should be used. If a "proxy" variable can
be used with confidence, it should be used. For example, one may
want to know the extected rate of increase in employment in
a particular manufacturing industry over the next year but cannot
obtain the figure. However, a good estimate of the expected rate
of increase in total manufacituring employment for the area may be
.available, and the particular industry being examined may be
a significant proportion of that total. The rate for the total can
then be used as a proxy for the particular. On the other hand, the
planner may want to know what proportion of the unemployed
and underemployment In the area is black. A .figure may be avail-
able for the\ black population and the planner may be tertipted to
use that proportion as an unemployment proxy. This would not
necessarily be\ correct, since it may be that the rate of uneniploy-
ment for the black population exceeds its total share ''Of the

population. ,i.,..

Surveys are a way of obtaining some kinds of data, but they
should be simpl . Information could be obtained by telephone
from several empl yers representing most of the demand. If a more
formai survey is o .be conducted, the questionnaire should be

-,designed carefully and then tested on persons not involved to see
that it is understa

i
clable, that it can be carried out by those con-

ducting the .urvey, that it produces the precise knowledge desired
(i.e., vague questions which create difficulty in interpretation of the.
answers should be avoided), and that it seeks information which
actually exists in standardized form. In this case, it is worthwhile
to think ahead several years and anticipate some planning prob-
lems and directions so that information can be gathered in the
same surveyjt is ,usually true that the quality of the information

.
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received decreases as.the number of surreys increases. Professional
assistance will aid in selecting samples when the survey is not
total in coverage.

A large number of. questions and many respondents dill
probably require a computer to sort out answers. This should be
arranged for before the questionnaire is formulated. Computer
personnel can help arrange questiOns for .conversion into comput-
erized symbols, can assist in formulating questions that w 1 pro% ide
the information desired, and can point out "bonus" information
possibilities from the computer not obvious from the survey ques-
tions. Computers may also be useful in sorting already available
data. Planners should gather what is available, get a rough idea
of what they want to know, and consult a computer-knowledgeable
person about what might be secured by feeding data into a com-

puter, keeping in mind that results must be worth the effort.
Finally, planners should always look toward the future. Some

problems are too complicated to be fully analyzed or effectively
attacked in the planning period in which they are currently 'ob-

. served. Other problems may be on the horizon and should be
contemplated beforehand so that action can be prepared. Therefore
the planner should, insofar as possibly,i-nject a perspective into the
plan longer than the typical ore -year planhing cycle and begin
thinking in two- and three-year terms, even though the planning
budget period remains an annual one. In other words, the planner
should plan for two to three _years and implement for year one.
This makes additional sense whet-idle length of most skills training

r programs is considered. Next year, the planner should revise the
second and'third years of his three-year plan, add a fourth. year,
and implement year two. Thus planning becomes a process of
looking ahead with continuous revision.

The Specifics of Planning.

With this planning process as the broad framework f action,
remaining chapters get down to the nuts and bolts of labor arket
manpower planning. How are those in need of manpower services
to be identified and their needs determined? Hpw can the local
labor market planner find and influence accessible jobs? What is
the process of,Aills development, and how can it be influenced?
What is the full range of available manpbwer services, and how
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does one determine the mix required by particular, gtoups and
individuals? How does the planner determine who is best qiialified .

to deliverrWhat service? What are some practical techniques for
evaluating local manpower efforts' How can it all be fitted together
into a feasible and effective manpower planning and delivery
system?

Remaining chaptoss address one by one the steps necessary for
an effective local labor market -planning system.?yeterans of the
"seat of the pants" era of manpower administration may find the
planning models too Mechanistic and quantitative for 'their tastes,
Manpower problems are human problems. The manpowei world is
an uncertain one, buffeted by, uncontrollable economic, political,
social, and personal forces and decisions. Judgment and flexibility
are essential. Yet unless decisions are pursued in some replicable
framework, unless planning'follows a procedure, unless data exist
with a mechanism ,for relating data to decision, there can be no
coherence to planning and.nd checking bick on What worked and
didn't work. Departures from the models advocated will be fre-
quent, but there must'be a asic technique and process from which
to start and ,to which to return. The purpose of planning is to add
as much consistency and certainty as possible. in an uticeitain. '
future. All that is necessary for it to be worthwhile is for the prob.

. 4
abilitiet of accord between plan and reality to exceed those of.
randchn event; and for the gains from, a higher degree of probability
to exceed in value the costs of the 'planning exercise. /

. 14



Framework of Analysis:
I.The Population Accouht

Determining just who is in need of and what constitutes need
for manpower son ices has been one of the long-standing conceptual
dilemmas of the manpower planning profession. Budgetary con-
straints, skepticism about the effectiveness of manpower programs,
and the lack of substantial numbers of identifiable unfilled job
.openings. have combined to restrict program levels and enrollments
to a fraction of total client need. Manpower programs have seldom
suffered froni lack of prospective enrollees able to meet admission

__criteria. The excess in the numbers heeding service over and above
the available services has inhibited serious and continuing work on
the "universe' of need" the aggregate, number of persons in any,
jurisdiction in need of manpower services. Increasingly, state and
locar'manpower planners are realizing that they can no longer. ,neglect the, development of conceptually sound and reasonably
accurate estimates of the universe of need for manpower services.
and of assessment techniques to determine .who, needs w at service.
'Because the available crude estimates of need ou strip assigned

jh

resources, the efficient allocation of those scarce resources is all the
more critical. Since there are more people to serve than can be
served, priOrities are necessary among potential client groups.
Furthermore, if services are to be adapted to local need, manpower
planners must have techniquesior assessing who needs what service.

Clearly the concept of the need for. manpower services should
bear some relation-ship to the labor market experience (or lack of it)
of potential clients. Being unemployed, underutilized, or out of the
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labor force despitesithe need for a job is a staffing point for defining
,

need. But the raw, numbers have little to say about the reasons for
or nature of the need. For example, not all the unemployed are
equally in need, some clearly have skills and resources such that
their stay in the ranks of the unemployed will probably be very
short and painless. Others w ill suffer a great deal and remain
unemployed for substantial periods. Both groups are not equally
in need of manpower services, nor do they need the same services.

Even if there was available an adequate typology for deter-
raining the severity of the exiSerience ofindividuals caught in labor
market dysfunctions, the necessity would remain of categorizing
them by personal characteristics which influence their sere ice needs
and priorities. Are they men or women, old or young, rich or poor,
black, brown, or white, heads of households or single individuals,
married,divorced, or single, blue collar or white co ar, manu-
facturing or service worker§p-Aow many are single, vhite, poor,
young, unemplOyed men? The problems involved in, aking more
precise estimates of the demographic characteristics are substantial.

Beyond knowing what has happened to a somewhat precisely
defined population subgroup, the planner must still determine the
factors which account for the particular. .subgrotrp's labor market
experience. Are they skilled or unskilled, and in whAt areas? What
levels of education characterize the group? What role does discrim-
ination play? How ma,n) have transportation-related probleMs,
medical problems, physical or mental handicaps: Are there enough
jobs even if they have the right skills and other handicaps were
eliminated?

Even tentative answers to these questions do not come easily.
The data sources are fragmented and the available methodologies
not particularly elegant. These problems are further compounded
by the time frame in which manpower iwerplannes need to work.
Estimates of need must be made feria future period. Need in that
future planned-for period Will be affected by the economy at that
pbint in time, by basic demographic trends and shifts such as
migration and population bulges, and by what Manpower pro-
grams are doinCin the current period. es

The manpower planner is fated with a complex and difficult
task in the estimation of the need for manpower services. Yet the
task cannot be avoided. A competent analysis must assess the need
for services in terms that facilitate decisions as to who should be

f;
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served and what services should be proN ided. The remainder of
this chapter tries to describe some of the concepts and methods that
will help state and local manpower planners with this task.*

Universe of Need Methodology

The most widely used technique for estimating the demand
for manpower services is the Department of Labor's universe of
need (uoN) method. State employment services prepare annual UON

estimates which establish parameters of sell ice need for states and
substate employment service administrative areas.against which
the annual "plans of service" are'cleveloped. The uoN takes a target
group approach that is conceptually consistent with thJ historical
development and operation of manpower programs. Although the
UON approach has both negative and positive attributes, it deserves
thorotigh examination as the only systematic approach to the
estimation of manpower services need used on a wide scale in the
United States.

The Approach ,

The basic intent of the UON approach is to make an undupli-
cated estimate of the total number of individuals who could benefit
from manpower services sometime during a given year. The UON

classifies Rersons in need on three basic dimensions. labor force
status, income, and "disadvantagement." Labor force status is
indicated in estimates of the unemployed and the underutilized.
The underutilized estimate is subdivided into three additional
categories: (1) those employed part time for economic reasons,
(2) those employed full time, but with family income at, or below
poverty level, and (3) those not in the labor 'force but who "should
be." The poverty classification's used in the uoN estimates are:
(1) the poor, (2) the near-poor, and (3) the nonpoor. The poverty
classifications are based on the Social Security Administration's
poverty index. The disadvantaged are defined as members of poor
households who lack adequate employmet, ed who additionally

This chapter, will not replow ground already adequately treated in the Labor
Department's Handbook far .yanpoiner Planner,. Complete 7Sublishing information will be
found in the refirences at the end of this chapter.
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fall into one of the following groups: (1) school dropouts, (2) mi-
nority group members, (3) persons under 22 years of age, (4) persOns
45 years of age or older, and (5) handicapped persons.

The UON is best seen as a stacked target group structure.
Figure 5.1 illustrates the major elements of_this.structure, with

_ _
data for a large, urban, labor market area with a work force of
approximately 220,000., The figure shows a to,tal UON of 59,740,
comprised of unemployed and underutilized-indiiduals Who will
be, potential recipients of manpower services sometime during
fiscal year 1974. The total is then divided and subdKided on the
basis of the poverty index, "disa&antagement" (as previously
defined), and employment status.. The major breakouts are de-
signed to provide a fix on the estimated size of groups in a manner
that suggests the relative need for manpower services.

, The data used to develop the UON estimates come from several
primary sources. Unemployment estimates are calculated in ac-
cordance with the standard employment service methodology.
Other sources employed include the special area tabulations pre-.

pared for the MaApoWer Administration in the Summa9 Manpower
Indicator* packages, erriployment service applicant files,.and selected
Current Population Reports (U:S. Bureau of_the Census, recurrent).

Very little detailed data are systematically collected specif-
ically concerning the unemployed, the underemployed poor, and
disadvantaged persons on a subnational basis. To compensate for
this, the UON makes use of proportions derived from national surveys
in computing several of the basic breakouts. For example the
methodology for calculating-the number of persons who are unem-
ployed and also poor uses a multiplication factor that varies with
the area's unemployment rate. Similar factors of proportionality
are used to account for low-income full-time workers, underrepre-
sentatioh of specific groups in the labor force, the census under-
count, near-poverty unemployment, and other key components
employed in building the uoN estimates.

The chief criticism of the UON has centered on its narrow
target group orientation, the use of national relationships in the
methodology, and the lack of estimates of sufficient specificity to
enable planners to use it as a basis for mix-of-service prescriptions

. .

These packages arc prepared by Lawrence Berkeley Laboratory and, arc for any
labor market or geographical arca They arc referenced here under U.S. Department of
Labor, Manpower Administration, 1973.
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NUMBER OF DIFFERENT INDIVIDUALS NEEDING MANPOWER

SERVICES AT SOME TIME DURING THE YEAR

Total universe of need
(59,740)

Poor
(24,700)

Other poor
(5,910)

Nonpoor.
(35,040)

Disadvantaged
(18,790)

Unemployed
_(3,310)

Near poor
(14;300)

Employed part time for
economic reasons

(1,480)

Underutilized
(15,480)

All other nonpoor
(20,740)

Employed full time but
with family income at or

below poverty level
(9,800)

Not in labor fdrce
but should be

(4,200) .1

Figure 5.1. Universe of Need for Fiscal Year 1974

at the local labor market leve}. The use of national factors of
*proportionality is especially serious when estimates must be pre-
pared for smaller cities and areas. Questions also have been raised
as to the applicability of the same factors to inner city and rural
planning areas. It should be pointed out, however, that the UON
makes provisions for the use of ideally developed"proportional
factors when their deriVa0on can be reasonably justified.

For the purposes o(state and local manpower planning, the
UON methodology is limited as, presently reported and utilized.
However, improvements in assessing the need for manpower ser-
vices can and should start with the basic approach taken in the
UON. The UON can be criticized fKr the rigidity of some of its assump-
tions. However, assumptions, past relationships, and estimation
will continue to characterize needs assessment, despite the fact that
inanyyiew planners would find it more comfortable to be dealing

1
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with ,actual measurement. Infornfation is.costly and while it is

probable that states and localities will increasingly commission
local surveys and mid-decennial census, the estimator's art will
generally continue to come at a price more acceptable than that of
the census taker. The,fact that the planner' deals with the future
also limits the usefulness of measurement. By definition, the future
is estimated and not measured. Consequently, the state and local
manpower planner should carefully, study the LON' methodology.
It provides a reasonably current and defensible gross estimate of
needs, and with more attention to calibration of t ir e methodology
to provide more demographic detail and operatio ally meaningful
qualitative descriptors, the basic uoN approach could be a useful
tool for state and local manpower planning. ,

Transitional Techniques

In preparation for transition to CETA, Manpower Administra-
tion guidelines suggested analyses beyond the simple use of the
employment service-produced t:ioN tables. The revised approach
suggested that the planning area population be classified by race,
sex, age, labor force status, educational attainment, income levels,
and several' specific target. group indicators. The objectiVe' of this
approach was to develop estimates which were more useful in
designing an 'appropriate mix or services than was the uoN meth-
odology. Data for the suggested analysis were provided for each
planning area in the form of Summary .Manpower Indicator and
Detailed Manpower Indicator* packages. These packages are produced
by .means of a .computer program designed to process the 1970
census tapes. Instructions for using the indicator packages were
incorporated in volumes I and H of Handbook for Manpower Planners
prepared by the Census Bureau for the Labor Department. Both the
handbook and the packages were first mailable to planners during
the fiscal year 1973 planning cycle. While these materials have
many limitations, theNlae helped to standardize the data base
available to state and local manpower planners. Further, work
under way at the Census Bureau is being directed toward methods
for updating census materials and developing additional data on
the assessment of the need for manpower services.

'Also prepared by Lawrence Berkeley Laboratory. Sec references

11 8
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Despite the/greater availability of census data in more usable
form and the recent updating of the employment service 'ON
methodology, little real impact has yet been made on, the actual
operation of manpower programs. The present manpower planning
process; still largely ignores deciiions about w hom to enroll and
why. Age, race, and income guidelines are used to screen in and
screen out applicants who, within those broad categories of eligi-
bility, enrolled basically on a first come, first served basis. The
result has been a nightmare for operational planners and has
hindered rational and efficient job development. Program operators
are faced with the problem of meeting an almost endless variety of
enrolleOliterests, aptitudes, and needs. Rational planning is most

7arffieult under these circumstances.
clientstools, which group prospective clients by the specific

types and degrees of service needs they have in common, are
needed. The incidence of barriers to employment for these homog-
enous groups must be identified and the barriers related to specific
employment requirements. The planner should identify which

barrieis are amenable to modification by what services. Resources
can then be allocated -to services- in proportion to the incidence of
the relevant barriers in the group to be served. These tasks require
an overall construct which relates the population to the labor
market and overcomes the use of static measures in what is actually
a very dynamic environment. The stocks and flows model is such
a construct.

Stocks and Flows Model

Tfie state or local manpower planner should begin the analysis
of the need for manpower ,services with an understanding bf the
dynamics of how population' and labor market changes interact.
A stocks and flows model is a basic conceptual tool for analyzing'
populations for manpower planning purposes and offers a sound
analytical framewbrk for data collection and analysis.

A stocks and flows model is an abstraction of reality that
attempts to organize observations and simplify highly complex
systems thus to facilitate analysis and suggest causes awl effects
of systemic malfunction. Human systems are characterized by
a variety of states and transitions. A stock is simply an identifiable
condition at the beginning or end of a time period. A flow is simply

9
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the movement of persons in one stock to another. over a given
time period.

The stocks and flows concept can be used by the local man-
power planner to analyze the interrelationship between popula.
tions and the labor market. Five stocks arc of priene importance
in the analysis of the population from a manpower perspective.

(1) Population from birth to sixteen years of .age

(2) Potential new workers

(3) Employed persons

(4) Unemployed persons

(5) Persons of working age who are not in the labor force

If, the analyst could "freeze" the situation at some instant in
time, all of the population could be found in one of these stocks.
If we took the same snapshot of the stocks at uniform time intervals
and counted the numbers 'of persons in each stock, we would have
created a data time series not unlike those which characterize much
Of the widely published labor market data. Differences from one
time period to another would represent net changes. Y..et we would
not know the gross flow between stocks. This is one of the major
faults in the existing body of available labor market data ancl the
source of many misconceptions.

Figure 5.2 illustrates the major stocks and flows of the labor
market. The stocks are represented by the blocks, and the con-

.neeting lines and arrows represent the flows of persons between
stocks. -Persons enter the system in two ways. Most of the Popu-
lation ertter'the local market as a result of age change and educa-
tional change.,On the left of the figure we see persons entering the

' system as a result of aging. For the most part this takes place at
age sixteen or older in the United States. From the pool of potential
workers these persons enter one of the three major stocks at the
second level of the figure.

A large portioil of these persons will remain in high school or
go on-to post-secondary education and not be labor market partic-
ipants. Others will enter the market and be employed or unem-
ployed. Similarly, in-migrants enter the system and flow to one of
the same three stocks. The labor force participation rate measures
the proportion of the population which chooses to participate in
the market, while the unemployment rate estimates the proportion

,1 2 0
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of participants who are unemployed. The changes in each'stock are
a function df the flows in and out of the stock. Equilibrium in the
stock over time requires that the gross flows out be balanced by the -

gross flows into the stock. Because most of the stocks have multiple
inputs and outputs, change or equilibrium of the size and charac-
teristics of persons in a partjcular stock from one period to another
can be caused by several different combinations of inflows and
outpAvs. For example, let's assume that the stock of employed
persons at the beginning of period I was 200,000, with 250,000 at
the beginning of period 2. If we limit our examination to the time
series, we know that employment increased and little more.

Employment changes in response to demand changes in the
product sector. However, the resultantsize of the stock of employed
persons can come about from a wide range of different combina-
tions of flows in and out. In eigtire 5.2 we can see that flows in and
out of the employed Stock -are as follows:

(I) Flows into employed stock (origins):

(a) New potential workers

(b) Unemployed

(c) Of working age but ot labor for

(2) Flows out of employe, stock (destinations):

(a) Death and outrnigr tion

(b) .Unemployed

(c). Of working age but not in labor forc

The increase in the employed stock from period 1 to period 2
could have been caused by any. of a very large number of combina-,
Lions of changes in the flows. For example, the total flows in could
have remained stable while the total flows out decreased, total
flows out could have remained stable while, otal flowi in increased;
total flows out could have increased while total flows in inereased
at a faster rate. Similarly, the analyst could postulate a number of
other component flow changes that could result in the increased
employed stock. It is also easy to see that the effect of different
combinations of flows resulting in similar stock sizes can have sub-
stantially different implications in terms of the size, and character-
istics of the populations potentially in need of manpower services.
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While a great deal of developmental work must be completed
before stocks and flows models can be widely applied to local man-__ _
power planning environments with any degfeeorpreciSiorOris
certain that the potential these models, offer for analytical synthesis

and prescription will generate considerable interest among
manpower planners.

,

Starting Points for the Description of
Stocks and Flows

There are very little hard data on flows between major stocks
available in most 1oca) labor market areas. Symptomatic and
partial data (such -as unemployment insurance operating-data and
turnover statistics) are ayailable, but their relationship to actual
tu1ailf6w, remains largely unknown. In contras at deal of
data on the size. and composition of key stocks are collected on
a regular and uniform basis. in addition, competent population
studies employing the cohort survival. method are increasingly
Available in most large urban labor areas. Consequently, the de-

scription of stocks is the most reasonable starting point for thelOcal

manpower planner.
A first step toward developing detailed analyses of the com-

position of key stocks is to disaggregate the, existing employment
service UON estimates. The disaggregation can provide useful
breakouts with minimal effort; and the derived figuresAan some-
times be used as control totals for, later analytical use. Disaggrega-
don .of the LON requires access to the "Worksheet for Estimating
the Universe of Need for Manpower Services in State or Labor
Area," developed by the employment service staflin making the
LION estimates for the planning area. (These, wort etieets are not
normally provided to manpower planners with the uoiv.) The
worksheets provide a step-by-step guide and permit further analysis

vox, as well as a disaggregation, of its major elements. In
categories o ich no data are available; a residual' figure can
often be derived ,by subtracting other known or estimated sub-
elements from the parent population.

While the UON worksheets provide a good base for a more
detailed analysis of the need for, manpower services, a certain
amount of care is required. For example; the UON methodology is
designed to produce an estimate of the total number of different

123



Manpower Planning for Local Labor Markets

individuals who might need services. Consequently, the planner
disaggregating the VON from the worksheets will run into figures
which at a later stepin the proce-is inauirbeadj-ustea to reflect

-uniformly either the situation at a point in time or a yearly total,
depending upon- the purpose at hand.

The task of the manpower planner is to describc the stocks
and flows which characterize the population and labor market of
the planning area in terms which permit the analysis ,of ths,need
for manpower servires, The description of each stock begins with
a gross estimate of persons in the stock at a point in time. This
estimate is followed by a cross- tabulated estimate of the age, race,

"and sex of persons in each stock. Additional cross-tabulations may
be ma e for 'income, education, and' household status. Finally,
each est mated subpopulation is then described in terms of its work

e, wi particu ar emphasis on the characteristics that are
" to employment for many jobs. The "barriers" analysis
dude' consideration of the following factors:

Educational characteristics

(2) Duration and spells of unemployment

(3) Occupational andrindustriai characteristics

(4) Physical and mental health characteristics

(5) Family taxonomy and child-care characteristics

(6) Transportation and locational characteristics

(7) Detailed wage and income characteristics

(8) Characteristic job-seeking, methods

(9) Reasons for leaving last job

(10) Any other available infgmation from testing, counseling,
or work earn* records

In simplified form, the data -structure for one relevant sub-
populationp6Pulation would look like that shown in'Figure 5.3. The solid line
traces the data disaggregation needed to produce an estimate of
white males, aged 45 to 64, who are poor and unemployed. Even
this simplified illustration suggests 240 individual subpopulations
for anal,. The planner would of course not develop data on each
subgroup. A chart should be developed, however, which specifies

of the possible population subgroupings. The analyst would
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\\I Younger_
than 25

r

Population 16
and older

Employed
Unemployed

(20,000)

Poor
(14,000)

Not in labor force

-

Nonpoor

r
1

Bracks

25 to 44

r

Females

Native
Americans

45 to '64
(4,000)

Males

65 and
older

(3,000)

1 . 1

1 1

Wh'tes
(2,000)

Qher Spanish-
surnamed

Work experience and barriers analysis

Figure 5.3. Data Structbre for White Male,
45 to 64, Subpopulation
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,

then develop more precise information on the groups where spec-
ified characteristics suggest priority treatment. Estimates would
be developed.;on other groups as time becomes available. For
example, the planner's first breakout might show that in the base
period, only 5 percent of the unemployed were nonpoor, and were
25 to 44 yeks,of age. Seeing this, the planner might choose to
develop -M detailed estimates on other groups before returning
to this grOup.

Estimating Individual Data Cells

When the manpower planner has defined the structure of the .

cross-tabulations desired, he or she must then focus attention on
attaching reasonable estimates to each data cell. One basic tech-
nique employedin this work involves using known proportions to
allocate control totals to relevant estimate componentg. Care must
also be taken to keep cross- tabulations within the parameters of
known data. For example, where education levels are known for .

a population by-age but not by sex, the planner might choose to
allocate education levels by sex, based on the relative sizes of the
male )and female cells, but within known age group levels. Both of
these principles can be simply illustrated. Estimating the unknown
data from the known proportions is a standard technique used in
1.7'c ; analysis.. For example, suppose that the planner has made an
estimate that there will be two thousand poor, unemployed, white
males, aged 45 to 64, in the local labor 'market during 1974. To
program fOr this group, the planneimight need an estimate of how
many of the two thousand had attained specific levels of educa-
tion, measured by years of school completed. From census figures
the planner knows what the educationallevels of the group were in
100. He or she could' then develop a reasonable approximation
of the educational attainment oNle. expected 1974 population,of
unemployed, poor, white, males, aged 45 to 64, by applying the
1970 census proportions. Table 5-1 illustrates this process.

Information Sources for Barriers Data

Systematic analysis of characteristic work experience and
employment barriers data is essential to serious LSO N analyses in'the
local labor market. Sources of quantitative data on the work experi-'

14213
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ence of specific groups are not uniform or systematically collected.
Consequently, the state or local manpower planner must be flexible
an. inventive --in _his-or_her-collection, ma hipulati cn,ancLuse_of
barriers data. The most difficult problem.for the local manpower
planner in this regard is the identification of barriers data suitably
cross-classified for relevant subpopulations. For example, con-
siderable work experience data are available by age, sex, and race.
Howevei, very few,sources provide barriers data by age, sex, race,
and education level. Data with potential for barriers analysis are
not uncommon in most state and local planning areas. and the
manpower planner should begin to assess this material. The listing
below gives some suggested data-sources: "

-

(1) Detailed-census tabulations

2) Manpower 'program and employment service applicant
files

(3) Individual counseling records

(4) Individual Cmployability'plans

(5) Interview schedules from previous local household surveys

The design of manpower service delivery systems appropriate to
the needs of the local population requires a sound assessment of the
employability barriers of the population to be served. The ability
to estimate the incidence of significant barriers in specific subpopu-
lations is au important manpower planning competence. The
remainder of this chapter examines the potential for using client
assessment data in the estimation of employability barriers.

1 Table 5-1
/

Estimated Education Attainment of Unemployed,
Poor, White Males, 45 to 64 Years of Age

(1970 and 1974)

Years of School
Completed

1970 1974
(est.)Number Percentage

Less than eight 600 40% 800

Eight to twelve '' 750 50 , 1,000

More than twelve . 150 10 200

TOTAL 1,500 100 2,000

12,7.
f
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Integrating Program Assessment Data into the
Analysis of the Universe of Need

Estimating the numbers of disadvantaged, unemployed,
underemployed, or poor in carious demographic classifications is
only the first step in estimating the LON for manpower services for
a local planning area. Before delivery of services can be planned
and budgeted, one must estimate the relative probability of the
existence of specific handicaps or barriers to stable and satisfactory
employment within such groups. For example, from a group of
unemployed, Spanish-surnamed males over 45 years of. age, with
less than an eighth grade education, how many are likely to lack
English language skills? How many will have had limited job
experience? What levels of work skills will have been developed
wit lilt the-goup?-H-LpernThrry will have, serious health problems?

Little is known currently about the relative incidence of
barriers to stable employability within population subgroups.
However, data are available on particular barriers for those indi-
viduals who have been served by manpoWer programs. The individ-
ual assessment of manpower clients requires accurate information
about the aptitudes, skill's, attitudes, personality traits, and life
work histories of manpower enrollees. This information is collected
through a variety of means, including paper and pencil tests, inter-
views, wopr-samples, biographical data forms, and observation.
The potential exists for the use of such individual assessment data
in making estimations of handicaps or barriers within entire

.population subgroups, but substantial effort is still required to
de'velop.usable techniques.

The most serious problem encountered in the project* of
such data is the fact that traditional methods of assessment are
quite inappropriate for use with the seriously disadvantaged.
Newer, specially designed methods are coming into use, but they
have yet to be adequately tested for validity. Some methods of
assessment have been designed for specific local purposes, such as
the assignment of individuals to training programs geared to
specific labor market opportunities, but their data may lack flexi-
bility for more general estimating purposes. The state-of-the-art in
assessment tools for use with disadvantaged persons in manpower
programs suffers from a condition of fragmerftation. Nevertheless,
some form of individualized assessment of,service needs is inescap-.
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able, whether done by a formalized system or casual judgment.'
To identify or develop an orderly and consistent system for making
such assessments, the planner must be aware of the various methods
under- use or experimentation, the rationale behind their usages,
and their liinitations and problems relatite to manpower planning
purposes.

4

Existing Al-segment Tools

The General Aptitudes Test Battery (GATE) of the U.S.
Employment Service is the oldest of the widely used individual
assessment tools. It has been in operational use, since 1947 and is
one of the best validated and most carefully researched pyscho-
metric tests in existence. Particularly important is its close integra-
tion with c l zc tonary o 9ccu la lona .1 t es, which is the most
comprehensive taxonomy of the American job market available.
The GATE IS also the most widely used manpower counseling instru-
ment. It measures aptitudes in nine areas general learning ability,
verbal aptitude, numerical ability, spatial perception, form percep-
tion, clerical aptitude, motor. coordination, manual dexterity,
finger dexterity through use of eight paper and pencil measures,
and four measures involving apparatus.

The GATE was designed for testing individuals of sixth grade
educational level or better. It does not have great utility for a more
disadVintaged population. Disadvantaged individuals may have
severely limited reading and ,arithmetic abilities. They may also
have little experience with "classrpom testing" situations and may
associate test' taking with failure. These factors may Cause their
GATE scores to suffer, yet' these handicaps to test performance may
ormay not be factors that would affect their job performance. Also,
many of the occurations used in the GATE may have little meaning
or 'applicability to disadvantaged test takers.

The GAM along with other standard paper and pencil tests,
including the strong vocational interest hank, the Minnesota Voca-
tional Interest Inventory, and personality tests such as the Edward
Personal Preference Schedule, have been criticized as manpower
assessment tools because they reflect middle-class attitudes and life
experience which may be quite foreign, to the disadvantaged.
In fact, the great majority of traditional aptitude, interest, and
personality instruments seems to share certain Characteristics that

1 2ta,
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limit their utility with seriously disadvantaged populations. Even
,.---witercitcluesismay_k_valicLthey do not alone provide the

ner with enough information about the individuals to. project
battlers to stable employment beyond those involving lack of
skills, aptitudes, or general interest in various occupational areas.

The Nonreading Aptitude Test Battery (NATa) was designed
to overcome some of the problems encountered by the use of the
GATB for assessment of the disadvantaged. It is available presently
in operational form and,subject to the results of validity testing in
process, may become a valuable alternative to the cAra. A trans-
lated version-of the NATB is being devised for chicanos with limited
reading skills in English. or Spanish. At present NATB scOreT-ar
interpreted in relation to GA-n:3 normative data by the use of con-
version., tables. However, the precise relationship of test variables
between these two test batteries remains unknown, as does how
closely NATB scores reflect actual aptitude for,the type of jobs for
which disadvantaged manpower clients are usually trained. Unlike
many of the adaptations of _standard tests for those with little
xeading skills, the riArn is designed for adult use and not adapted
from children's material often considered foolish and insulting
by disadvantaged adults.

The "work sample" approach to assessment of job - 'relevant
characteristics of disadvantaged individuals has attracted attention
in recent years, though the technique has been in use for assessing
the physically handicapped for more than forty, years. Work sam-
ples represent activities or components of activities abstracted from
job tasks; consequently, they are nearer the reality of work than
paper and pencil tests designed to measure the same ability. Work
samples are usually designed to include entire sets of standardized
.tasks corresponding to real job activities, and they may be used to
predict trainability for particular types of jobs. Occupational areas
are selected, particular jobs analyzed to identify their functional`
components, and work sample taSlc.s devised that will represent
some or all of these activities.

The Institute for the Crippled and Disabled published the
"Tower System" in 1959. It is now on of the best known systems,
consisting of 110 work samples in fourteen broad occupational
groups: clerical, drafting, drawing, electronics assernbly, jewelry
manufacturing, leather good e, lettering, machine shop, mail clerk,
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optical mechanics, pantograph engraving, sewing machine opera-
tion welding, and workshop assembly (Comray_et aL, 1973, p. 5.5).

Job performance factors such as speed, accuracy, mechanical
aptitude, and personality variables hre assessed. In addition to
estimates of the present skills-learning potential and training needs
of clients, information about attitudes, interpersonal relationships,
attendance and punctuality, frustration tolerance, and personal
grooming and hygiene is collected. Thus the tower system provides
valuable data beyond job_ aptitUdes and skills that can be used to
infer a Profile of personality characteristics which may have positive
value for determining barriers to stable employability.

There are, however, drawbacks to the use of the tower system,
or assessment of disadvantaged manpower clients. Both client and

refiabilitation workers have been enthusiastic about the value of
the Worksarnple experience and the data it gathers. However, the
Method was designed to test the ability of the physically Nandi-
capped to perform various tasks. Applicability to the disadvantaged_
and' to the nonphysical aspects of employment has not been clearly
den'ionstrated. In fact, one major study of the tower system's prac-,
ticaluttlity indicates that tower scores in general were not as suc-
cessful in predicting vocational successes as were ratings of clients
by training instructors. There is also the difficulty of implementing
the system in varying facilities and the expense involved in running
each client through a five- to seven-week assessment process.

In 1963 the Jewish Employment and Vocational Service of
Philadelphia created the first work sample evaluation battery
specifically designed for use in assessing manpower service needs
of disadvantaged persons. Its work sample consists of 28 basic assess-
ment samples of varying levels of complexity. The sample
represents ten worker trait group arrangements of occupational
categories listed in the Dictionary of Occupational Titles. Approxi-
mately a third of the range of job activities listed in the dictionary
are included. The evaluator observes and appraises the clients'
performance thPoughout the work, samples and records data on, the
work sample shiets and the daily behavior impressions form. The
concluding work sample evaluation .report describes the clients'
skills levels, work habits, personal grooming, and interpersonal
relationships in work environments. The information is to be used
by the clients' counselors as an input Tor vocational decision
making, but could also be valuable data for the develOpment of
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profits on handicaps to stable employability within various popu-
lation groups.

Tests with control groups seem to indicate significantly more
placement of longer duration and fewer referrals to job openings
per successful placement among clients participating in the Jewish
Employment and Vocational Service work sample. Some reasons
that have been suggested for its apparent value are:

(1) The work sample, is much more related to actual job skills
than pencil and paper tests, particularly for clients with
limited reading ability.

(2) The work sample tasks do not generate as much fear and
anxiety in disadvantaged clients as pencil and paper tests,
and provide greater motivation to perform by providing
a simulation of actual work experience.

(3) The work sample approach is more comprehensive than
traditional tests and integrates a range of activities related
to actual job performance.

As early as 1972, 35 manpower centers had adopted the
Philadelphia program. It offers training and consultation to local
manpower agencies interested in constituting work sample evalua-

. tion centers. Technical assistance is given to counselors making
`'training decisions, and follow-up assistance is available to center
,staff in modification of techniques to fit local labor market require-
ments, The Philadelphia approach 'holds much promise as an
assessment tool but is not yet in wide use. Here again, costs and
special facilities required are a drawback in many localities, and
the approach is primarily effective in assessing the capability of the
handicappecrio perform physical tasks.

Singer/Graffex, a commercial manufacturer of training and
instructional materials, has developed a vocational evaluation
system which makes creative use of audio-visual technology. This
system, uses an audio-visual machine with sound-tape cassettes and
filmstrips to present Firogra cd instruction for ten work samples
in the following areas: basic ols, bench assembly, drafting, elec-
trical wiring, ,plumbing an pipefitting, carpentry, and wood-
working, refrigeration, soldering and welding, office and sales clerk
Skills, and needle and sales skills. Task areas are coded to the
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Dictionary of Occupational Titles. A standard package includes per-
formanceinstructions_and occupational information regarding jobs
within the occupational Cluster, using pictures of on-the-job situa-
tions. Those taking the exams can pace themselves. The work
sample evaluations assess only their performance. Normative data
ort_the Singer/Graflex system are_presently being collected; little
evidence of validity currently exists. On the positive side, the
technique is not costly and appears to be extremely. flexible to
local needs. :-

The tiographiCal Information Blank offers another method
for assessing disadvantaged manpower clients. It uses life history
data to predict work adjustment. It includes many typical bio-
graphical questions as well as items concerning attitudes and value
judgments. Nine major-areas- are coveted. home and family, high
school, work and military experience, present responsibilities, work
and income needs, adaptation to environment, life goals, self-image,
and organization of time. Much of the data may be verified objec-
tively. It is also felt that since there are no right or wrong answers
in any traditional sense, clients with negative experience may feel
less threatened by this than by other "tests." The Biographical
information Blank can be scored by clerical personnel using scoring
keys. Separate scoring systems have been adapted for males and
females from particular ethnic groups.

This testing system (developed by Richardson, Bellow, Henry
Si Co., inc., in 1970) has been used for predicting length of partici-
pation in the Job Corps and for predicting job tenure among
employment semice"applicants. It is designed for clients with fourth
to sixth grade reading ability. Preliminary test results on the
predictive validity of the system are positive. However, predicting
the success of a particular client in a manpower activity already
chosen is quite different from identifying those available manpower
services most likely to meet planning needs in predicting the inci-
dence of certain types of 'barriei-s to employability in particular

, populatiOn subgroups. The Biographical Information clank has
great promise, for it seeks to identify from actual experience psycho-
logical and social, as well as physical and mental, barriers to em-
ployment. However, much remains to be done before it can become
a really useful tool for predicting the needs of client subpopulations
for specific manpower services.

1 3 3. ,
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Additional Steps in Assessment

Many other methods are used for adapting aptitude, attitude,
and personality tests,for use with disadvantaged manpower clients.
A simplified vocabulary, extensive use of pictures, and decentering
teehniques ars common adaptations. The major problem facing
the planner who wishes to use assessment data for,estimating the
incidence of barriers in population subgroups is the lack of any
consistent or cohcsioc approach to assessment of individual man-
powerclients.

Again,.the state-of-the-art in assessment tools for use with
disadvantaged persons in manpower programs suffers rom a condi-
tion of fragmentation. Part of the reason of course is t at ifferent
assessment tools have been developed with different uses in mind.
Some are uvd only for counse irripurposes; others are for placing
clients into training programs. Some are used for predicting pro-

, gram or job success. Many attempt to serve all of these purposes.
Nre has been designed specifically to assist the planner irresti-

'--6ating the incidence of barriers. Some are obviously better suited
than others to this purpose. However, even among the most
promising new assessment Methods, large-scale validations have
thus far been scarce. Ass8ssmerit tools must be validated under
varying circumstances in various types of labor markets with dif-
ferent subgroups of the disadvantaged if they are to be useful in
the planning and adn;Unistration of decentralized manpower pro-
grams. At present, the state-of-the-art permits few well-supported
generalizations based upon assessment data. As promising assess-
ment tools are administered to larger groups of manpower clients,

a data base for improved projectio9) should emerge.

Tools developed for nationwide use must also be sufficiently
flexible to meet the needs and conditions of local areas. If sponsoring
agencies could set appropriate guidelines, flexible multi-use tech-
niques would be more likely to emerge. One suggestion is to
"require" those administering newly funded research and devel-
opment projects to include in their proposals plans for the dissem-
ination and cross-validation of findings so. that new assessment
techniques can filter down toy users in manpower agencies more
quickly. New instruments must be created with provision for
flexibility so that they can be used by kcal program planners.

JJ
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"Another suggestion is an increased liaison between the Labor
Department-and the hoc ial and Rehabilitation Service of HEW to
ensure more systematic dissemination of the results of vocational
rehabilitation research to manpower researchers and ractilioners.t\Many valuable methods have been developed in e a sessment of
the physically and mentally handicapped. These methods have
relevance. to some degree for culturally or economically handi-
capped-persons in that the key concept bf low employment prob-
ability provides much common ground. In addition? the Social
and Rehabilitation Service is now directing more attention to the
disadvantaged., As the funding and monitoring agent for cEri,,
the Labor Department has the respQibility to perform a leader-
ship role in coordinating ongoing research and getting newly
validated methods into practice_Finally, the manpower planner
and practitioner can only use whatever is available to make reason -

able judgments about the employment barriers confronted and the

services most likely to be effective in meeting the UON.
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Framework 4f Analysis:
II. Am sible Jobs Accoupe

. .

'Me goal -of manpower programs on b half of disadvantaged
fpersons is clear and uncomplicated, though its ,achievement is
II difficult. improve the employment stability and earnings of each

enrollee. Preparing workers wh e out of ,the labor force for
parts ipation in the labor force, plaCing and retaining the ungm-
p ed in jobs, and upgrading the opportunities of those working
in unsatisfactory jobs are objectives leading to that goal. Thus the

...
manpower planner' assigned to develop programs to achieve these. -

objectives for individuals and groups must know how to identify,
measure, project, analyze, and gain access to jobs hich are on an
occupational and skill level attainable by ma ower clientele.

. To do so,planners must understand the deinand 'for' labor.by
i dustry, by occupation, and by location, and also the dynamics
f,the labor market in which both, industries and occupations either
row .or dsaine. In addition, planners muse able to relate the
ynamics hf the labor market to theficonomic outlook for the, labbi-
arket, the region, and the natia They must know'and "under- ,

star -171e meaning and limitations of all the dafa- sources cap-
cerning present and future job opportunities and befarniliar with
the requirements and routes to access. 4 primarybrespOnsibiliry of
the manpower planner is to translate an economic outlook into
manpow terms and then Jerppl4 these terms to a ldgal labor
marke setting.

'&0
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Understanding the,1 ational, State, or Local Economy `,

It is t truism already stated in this book, but with implications
not always recognized by the manpower planner, that the demand
for labor is a derived demand. It is vitally important that the*
manpower planner grasp the significance of this concept aild_ its
force. Derived demand not only controls the majority of job's in the
economy, it also controls the accessibility of job opportunities. In

wN

turn, any manpiiwer program must cater its program style and mim
to be compatible,with the nature and state of the economy.

No one buys labor for its own sake' but for the services it can
provide Therefore the manpower planner must have some knowl-,
edge of economics, particularly the rudiments of economic -growth
and development, to u?derstand the process of job creation as it
relates to the economics of the labor market. It is another truism
that jobs,are-treated only by the expenditure of money for the
purchase of goods andservices. With one minor exception, bdt an
important one to iiranpower planners, these expenditures are
motivated solely by the deniand for the product of labor, not for

.labor itself. The exception is when government undertakes a job
creation program explicitly to provide job opportunities for groups
,N ho are not finding adequate opportunities in. the normal labor
market. Operation Mainstream and the Public .Employment
Program} are examples. The primary objective was jobs for the
disadvantaged and the unemployed, respectively. In both programs
productive work Was done and useftd services provided. The depar-
ture from the normal was that the employment was, the objective
and the services provided were byproducts. The test of this ordering
of priorities is that in neither of these programs, or others like them,
were the consuming taxpayers willing to pay the price for the
services themselves.

Jobs of course are supplied by employers who, with tile noted
41;

exceptions, are not in the business of supplying jobs. The private
business firm is interested in producing and profitably selling goods
and services desired by its customers. Public agencies'are organized
and supported by taxpayer by political consensus have agreed
to tNthemselves to c:ibtain 'desired services. 'Between the private
profit- seeking institution and the public agency is an array of
private not-fo. rofit organiptions which either attract contri-
butions or sell services thought by their supporters to be worth-

,
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while. Manpower planners must understand this syStem and how
it works and be able to tap into it to meet the job needs of their
target groups.

When we consider-the vast and complex nature of national
and local economic structures, it Would seem that the manpower
planner must be one part economist, one part demographer, and
one part soothsayer to be able to piece together the information
required. to structure and direct manpower programs. The remin-
der of this chapter is oriented toward how a planner might identify.*
those occupations that would be belt suited for hisor her clientele.
The flow chart in Figure 6.,1 represents one method a planner might
use in organizing the necessary labor market and occupational
data into a workable form so. that the appropriate analysis may be
done accordingly. The following discussion centers round the
various inputs to this procedure, describing their sources, back-
grounds, and uses. It is hoped that this will provide the planner
with some direction as tp what kind of information is necessary
and also a "feeling" for the data that are ,developed.

There are in the American economy perhaps twelve million
private business firms. There are, of course, gin addition to the
federal government and the fifty states and six territorial govern-
ments, more than 81,000 local governmenO, each with its myriad
departments and bureaus. The twelve thousand private nonprofit
organizations are a relatively small but growing number.

. To mac sense of this complex of large and small prOducing
and employing units, the Office of Management and Budget has,
developed a book called Standard Industrial Classification Manual (SIC)
that contains codes which cover the totality of firms and categorizes
them by a prescribed_ set of common characteristics. The number
and variety of jobs are even greater and more complex. The Labor
Department's Dictionary of Occupational Titles and the Census Bu-
reau's General Soc' ial and Economic Characteristics classify these into
manageable categories. Each of these ,classification Systems is

described later in this chapter.
Since jobs are created by the expenditure of mosey to pur-

chase goods and services, the number, of jobs at any one time is
a function of the ,amount of spending. Four factors are inVOlv'ed:

(1) the amount o.,Aurchasing power available to consumers,
investors, and governments, (2) the extent .to which they in aggre-
gate choose to spend their Available purchasing power, (3) the price
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level. which determines the amount of product or services purchase-
-atile with available funds, and (4) productivity or output per
man;liour, which determines the amount of labor required for the
particular level of spending. The federal government, with its
fiscal taxing and spending powers and its control over_ the money
supply, is in,a position to influence greatly the amount of spending
and therefore the number of jobs the economy creates. State and
local governments lack control of the money supply and are more
limited in their ability to tax and in the extent ,of their borrowing
polker. With the extent of interstate commerce and the national
and international flows of expenditure and products, state and
kcal governments have little control over the short-run destinies of
their economies. They must react to the vagaries of the national
and, to a lesser degree, the international economy.

However,, even though they cannot control what happens,
they can .foresee economic trends and adapt to them. The man-.

power planner cannot be an expert in everything. It would not be
a wise use of time to make projections of economic activity at the
national', regional, or local level. There are already ample national
forecasts by federal' Agencies and,private institutions, such.as large
banks and business periodicals. Regional federal reserve banks
make regional forecasts, and the larger banks, universities, and
state employment services. publish local forecasts for most areas in
the United States. The stock in trade for the manpower planner
is to know where these forecasts can be obtained and what they
mean in- manpower terms.

Not only the overall level of economic activity but the mix
(i.e., the industries which will grow and decline and the occupa-
tions which they will affect) will be of concern to the manpower
planner, also the age structure of the present labor force and the
labor turnover rates"by industry and occupation. These will deter-
mine the nu:I...hers and kinds of jobs becoming available by opening
up existing jobs as well as the emergence of new jobs. Recruiting,
selecting, hiring, and training practices of employers, along with
the characteristics and the capabilities of the job seekers, will tell
manpower ylanners who of the target groups of concern to them

.w ill have access to how many of what kinds of jobs. The information
system by which employers recruit and job Seekers find, jobs, and
the availability of jobs and workers is made known , must be

1.40
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144 Manpower Planning for Local Labor Markets

understood by. the manpower 'planner in order for him or her to
foresee job availability, to plan programs, and to aid client groups
in finding desirable employment. Each of these considerations
must betept in mind as the planner goes about bu'ilding a suitable
occupations model.

Where Are the Jobs? The Industry-Occupation Matrix

Since the demand for labor is a derived demand and jobs are
created by the purchase of goods and services, one must look first
to the product rather than the labor market to determine w here the
jobs are or will be. Because there are millions of different products
and services .prodded by our complexeconorhic system through
millions of workers, firms, and institutions, government analysts
have grouped the firms in the private sector of'the economy into
categories by major products or services. In an era of integrated
and conglomerate multiproduct establishments this is not easy, and
some arbitriry judgments are "necessary. Nevertheless, the SIC
man* should be a frequently used tool of each manpower planner.
Since 'industry boundaries change with the development of new
pr cts and decline for old ones, the manual is revised periodi-
c ly, with the 1972 edition being.the most recent.

First, an designation, A to K, signifies ihe broadest
category, such as division D, manufacturing. The major activities
within- each division areidentified by a two-digit designation, such
as major group 20 to major group 39 in manufacturing, division D.
For example, transportation equipment manufacturing is major

.group 27.Third and fourth digits define further levels of industrial
detail, e.g., group 371 (motor vehicles and motor vehicle equip-
ment) and industry number 3711 (motor vehicle and passenger
car bodies).

More than 35,000 jobs have been identified and are listed and
classified in the Dictionary of Occupational Titles. This document also
has its own classification system. Jobs can be classified by many
alternative Criteria. Since the dictionary wag developed by the
Labpr Department primarily for matching job applicants with job
orders in the employment service, its classifications are according
to the job content and the education and skills required. It is a

1 4r
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nine-digit code. The first digit, which can be from 0 to 9, represents
the -nature of the job in broad terms such as:

0 on I Professional, technical, managerial
2 Clerical and sales
3 Service

.4 Farming, fishetyrforestry,_and related
5 Processing ,

6. IVI..chine trades
7- Benchwork- . -
8 Structural work .4

9 Miscellaneous

The second and third digits more finely describe the occupational
group such as 82 (electrical assembling, installing, and repairing
occupations) and 824 (occupations in assembly, installation; and
repair of.lighting equipment and building wiring). The second set
of three digits designates whether the occupation deals with data
(fourth digit) or things (sixth digit). Thug 824,281 is a mine elec-
trician (mining and quarrying) occupation which is described as
"analyzing data, usu \lly does not Work with other people and
involves precision." The third set of three digits is an extension of
the first set of three and provides further industrial detail.

Hbwever, this system is unnecessarily complex for merely
counting the number of persons employed in broad occupational
categories. The Census Bureau records employment by occupation
in ten broad categories: professional, technical, and kindred;
managers and administratrors, sales workers; clerical and kindred
workers; crafts and kindred workers; operatives; transport equip-
ment operators; laborers; fariwkvorkers; and service workers. EaCh
catigory, can be broken down into numerous subcategories.' ,

When either current jobs are to be identified or future ones
projected, it is easier to find'aild identify industries than occupa-
tions. Using the SIC and Census Bureau classifications, one can
construct an industry-occupation matrix, with industries on one
axis and occupations on the other. The Bureau of Labor Statistics

economy, wh.
.net maintains

pnrosfisleusLIO fafonpaur

matrix for
hundred

the Am er iAmerican

categories 'thin ten broad groups in two hundred industries.
,

Table 6-1 is a sample of one page of an'extensive matrix (U.S.
i.
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Department of Labor, revised, 1971, p. 46). The matrix requires:
(1) data for total employment by industry and the occupational_
composition of industries, and (2) annual employment data which
allow examination of changes in occupational patterns by industry.

Unfortunately, this national industry-occupation matrix is
of li help locally. The local manpower planner needs knowledge
of t e employment structure in labor markets of interest to his or
her clientele, the rate at which job openings are becoming avail-
able in those labor markets, the requirements for entry into those
openings, and the outlook for all of these variables over a near-.

_ term future; say, three to five years. Such data ,become generally
available only from the decennial census and are soon outdated.
The source of the base period matrix is currently the 1970 census.
It is also the base used by the Bureau of Laboi Statistics to project
.future manpower requirements.

Responding to this need for updating, developers of tile
national industry-occupation matrix have augmented their data
with those from .the Current Population Survey which surveys
a nationatsample of households by personal interview each month,
as well as from a variety of other sources. Unfortunately, the na-
tional industry-occupation matrix, though prepared, and main-
tained by the Bureau of Labor Statistics, is not regularly published.
It; was most recently revised and published in 1971 as Tomorrow's

' Manpower Needs.

Efforts, are now being Made to establish programs similar to
the national industry- occupation matrix at the state level. Begin-
ning, in 1910, the Labor Department in. conjunction with state
employment security agencies began an occupational employment
statistics program which at present involves only 26 states. The
primary objective of the program is to produce a state industry-
occupation-matrix system through a mail, survey which gathers
employment data froth a sample of nonagricultural terms within
each of the states. This survey information ineludes such items as
the total number of workers employed by occupation, the total"
number of apprentices in specially designated occupations, and the
total number of scientific and technical workers,employed primarily
in .research and development. Bach of cooperating states and
the District of Columbia have developed, or are developing, an
industry-occupation matrix system covering at least two hundred
and four hundred occupations. Then by using the 1970 census as

4 -

41
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.;he main data base, each state employment security agency can
update its matrix from the most recent occupational employment
statistics and also prepare substate estimates. This state industry':
occupation matrix would then be tied into the national program,
thus providing another source of updating the national system.

National implementation of this program is expected in 1974.
However, the occupational employment statistics system is not yet
standardized among the various states involved in the program.
While the states are using the matrix concept as the primary tool,
there is some variation among the states as to which industrial and
occupational classification system they are applying to the matrix.
For instance, some state employment security agencies are using
the Dictionary of Occupational Titles and SIC classification systems,

`while others are using the census industrial and occupational sys-
tem. The intent is, to resolve any differences into a standardized
form. A number i.f. states has preceded the national system, and
others are operational as a result of the national industry-occupa-
tion matrix effort. Planners can determine from the research and
statistics unit of their state departments of employment security
whether theirs is one of the pilot states. .....t .

It would be generally unwise for the state or local manpower .

planner to
and

the necessary time and energy to measure em-
ployment and project future requirements. Once more, the requisite
skill is to know where the data can be obtained and to have suffi-
cient understanding of techniques to judge the validity of the data
and projections. The appropriate locus of responsibility for meas-
urement and projection of manpower requirements, employment
opportunities, and local labor supply is the research and analysis
units of the state employment services. Theirs is the most direct
access to the major sources of data on ,present employment, em-
ployer needs, and job opportunities. The employment service
research and analysis units also serve as local data gathering arms
of the federal Manpower Administration and the Bureau of Labor
Statistics and have the most direct access to those bodies of data.

,..
Finally, since some of the research and ,analysis units have

-already-constructed industry-occupation matrices for their states,
. sufficient methodologies have been developed for all to follow and

use. It is therefore appropriate for the state bureaus of employment
security to undertake this responsibility and for governors and
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mayors involved in the direction of state and local manpower plan-
ning to require them to do so.

However, whether or not manpower planners have the respon-
sibility for data collection and projections, they must be aware of
the sources, the strengths, and the limitations of 'the data to makethe

use of them. Essentially, there are three approaches' to
constructing a continuously updated industry-occupation matrix
for a state or for a subdivision thereof. Since projections of the
future employment outlook can be made only upon the base of
a substahtial period of actual employment data, these approaches
will underly projections as well as current estimates. The major
reason for the reluctance of federal agencies to push for and state
employmerft security agencies to undertake the matrix construction
task is the recognition that the matrices will be inevitably rough,
faulty, and subject to criticism, at least in their early formulations.
Yet the manpower planner does not have the luxury of eschewing
data because they may not be accurate, The relevant question is:
Is it better than nothing? The planner must plan, and to do so,
must rely on whatever is available.

The three approaches depend upon what is availably or within.
reach. Available to every state manpower planner or employment
service analyst are the current national industry-occupation matrix
And the matrix for his slate, constructed from the decennial census.
The national matrix has the disadvantage of probability that the
industry mix and the occupational mix of each industry may not
be representative of the local employment scene. The census matrix
suffers from rapid obsolescence. However, by establishing ratios
for the census year between the national and state matrices and
applying them year by year between censuses to the national ma-
trix, the planner can expect a reasonable estimate of thf actual
industry-occupation status of the state's labor markets.

However, employment by industry in a particular state or
locality may not move in parallel with national developments.
Rather than simply assuming that employment by ,industry in
a state or labor market is rising and falling as shown by the na-
tional matrix, the planner can find a variety cfr data so es from
which to construct a state or local matrix based on-k-61 employ-
nent trends. AU local emplOment data can be obtained, where
they exist,' from the state departments of employment security. For
example, the Employment Security Automated Reporting System
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(EsAas) compiles state agency operating data. These data are corn-
piled in varioustways by .various states. For example, generally
available are MX 5-62 ("applicants and nonagricultural job
openings by occupation, classification") and ES 202 ("em-

=',.i,
Ployment, wages,and reporting units by firm size"). The former is
limited in detail .but has the advantage of frequent availability.
The latter is the most detailed but is gathered only annually and
sometimes 'published with a one and a half year lag;

It is also possible, though less likely, that the occupational
mix by industry in a state or locality may not follow national
patterns. Thisis most likely if the age or size of local installations
or the local wage structure encourages use of a different technology.
The only ultimately accurate way of maintaininVan updated
industry-occupation matrix is to undertake ContiMing employer
surveys, recording actual employment by industry, establishment,r
'and. occupation. This ultimate exigency is.notalikely to be necessary
for_ ainien,ance of a reasonably accurate matrix, but ,it can have

. part ular importance fOr tht identification and projection of job
o nings. It is hOpes1 that soon state indultry-occupation matiies
will be available. Translation.of those data to an SMSA level is
farther away and will requ estimates and' manipulation of state
and other data by the manpower planner or local ,,employment
service office.

Forecasting Manpower Requiirements

Whereas the Manperwer program administra tor is constantly
involved in preparing for and filling today's jobs, or those which'will
beevailable at the end of a training or other program which pre-
pares for employment, the planner is always concerned, by defini-
tion, with future happenings. Measuring today's conditions is only
a prerequisite for plat___n_glin to meet tomorrow's exigencies. National
projections have tly.-advantage of prevailing economic policies as
;control over total employment opportunities. National economic.
authorities have tools to influence, if not to control national levels
of economic qutput and employment. Because it is potentially
costly to do so, any political 'administration is not likely to allow
unemployment to remain above about 5.5 percent for long. The
apparent inflation proneness of the U.S. economy is unlikely to
allow those actions necessary to bring the unemployment rate
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. ,
,. below a ut 4.3,percent, given the current age-sex mix within

the label force. 9.
Since the total population from which the labor forcels to be

. drawn is known, the majorAncertainty is the labor force panic-,
ipation rate i.e., the proportion of the adult population working

seeking work. 'The participation rates' of youth and women
fluctuate considerably, but,those of'adult men vary little. Thus it%
is possible to project within rath narrow limits the totahsize of
the labor force and the -total em oyment which will be politically
rdiuired. This employment figure erves as acontrol as employment
is projected industry by industry.

Nationally, employment prPjections by industry are made
yby projecting the likely output by industry, based on hat. m N,,r . ,, ..

variables are most likely to determine that output, and t mperiVg

those outprut projections by expected changes in inan-lAur produc- .."-----.=

tivity, employment by industry is the dividend of this calculation.
lieIf (adding all industry employment projects together results in

a figure which departvignificantly from ,the ployment necessary

to keep the total employment projecticaos within the politically
acce table range, the industry projections are r5structured and
ad' sted traccord with expected 'political realities.

No such convenient control exists for local projections. State
and local governments have little short-run influence on employ-

ment levels. The labor forcermay vary significantly by in- and out-
migration as well as by labor force participation. Nolertheless,
projections of manpower requirements are .essential to plann

, and reasonably accurate ones can be made.
The first input to such projections' is a historical base of m-

ployment data by industry and occup4tion,which goes back a uffi-.,
cient period of time to establish trena, lines. Even in 'a r pi lkf
changing society and economy, the near-term future will e more
like than unlike the past. The necessary process is to identify past
trends and extend them, into the future, then to identify current. .

circumstances which promise to send those trend lines in direCtions

different from those indicated by simple extrapolation:
Retjirning again to the principle .that the demand for labor is

a derived demand: The output of many industries is-determined by ,-,,

such inexorable demographic factors as birthrates, the age struc-
ture, and family formation. Despite evidence of recent failures of
foresight, nothing is so easy to project.,as the demand for elementary

3' . ,

.1,5o1 4.
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'school teachers. Other industries will .be influenced by such,
independent variables as the .population size and age structure and
by economic factors such as personal incomes, interest rates, or
Fax policiei. ;

Projecting past trends in output and employment by local
industry, comparing these trends with national growth-projection;
and seeking to identify factors which will make the future different
from the past will, esult in an industry output projection trans-

., ferable into employment,.projections by estimating likely changes
in technology and productivity. Though technological change is
endemic and feared, it remains 'true that virtually no new tech-.

nologY threatening major employment dislocations can pass
through the invention, innovation, implementation, and permea-
tion cYcle.in less than ten years. Local applications of known
technology may Occur in shorter time periods, but they should be
foreseeable by focal employers and trade associations. This meth-
odology pro -Vides one system., of forecasting future employment
trends with some degree of accufacy.

or a number of years state departments of employment
Security have attempted short -term employment projections based
on employer surveys. Employers were asked to predict their total
employment from two to five years ahead. Few could do so accu-
rately, and the projections fell into disrepute. Few employers have
control over their own markets. To ask them to project their future
employment is to ask them to guess the future state of the economy
and the incomes and tastes of.their customers. It is better procedure
to project the likely output and total employment by industry, and
the likely- gross impact of those national projections on the local
labor market from sources external to the employer. Then the
employer coin estimate the occupational mix- of that employment
based upon technological developments. This combination pio-
cedure is more likely to lead to accurate and usable projections.
Use of employer surveys primarily to foresee major changes in
technology and other indostry conditions and practices has the .

additional advantage of not requiring a statistically representative
sample. In fact, statisiicsTrom local trade associations or a handful
of employers may be all that is necessary to foresee major tech-

.nolOgical change.

re is also limited value in attempting to project employ-
ent by, industry and occupation at a point in time dependent

151



Manpower Planning for Local Labor Markets 155

upon the state of fluctuating levels of economic activity. Programs
to prepare people for employ ment encpmpass substantial periods

, of time. It is more useful to project and prepare for trends, even if,
conditions at a moment in time may find the actuality above or
below that trend line. Some waiting periods to place people pre-
pared for jobs promised by'foreseeable trends or some temporary
shortages are preferable to attempting precision in the projection
of fluctuating demands.

For long-term projections of labor market developments by
industry and occupation, there is no better tool than an input -
output table for the local economy. Any single economic change
nationally and locally will have widespread reverberations through-
out.a local economy. Having documented past economic relation-
ships, the planner can foresee how any particular change impacting
at one point in the economic system will echo through every part
of the system. Translation of those likely impacts into employment
terms is the:, possible if employptent relationships have been
a major factor in constructin tieLiPut-output system.

I

As aids to state and local manpower planners, t e La or
Department has derived two sysrs for transferring national
manpower projections into a state or local labor market context.
The first is built upon projections of industry employment and the
latter on .direct occupational forecasting. Both systems have their
strengths and weaknesses.

The industry approach depends upon relating the Labor
Department's projected 1980 industry- occupation' matrix to the .

most recent available data on state or local employment by inchistry
and occupation. Industry employ ment for the geographical area
in question is projected by such indicators as national employment
by industry, population change. local- consumer income. and any
available information about state or area industry trends. With
total employment by industry for the area projected to 1.980, the
planner can then compare both the occupational mix projected,.
for the national matrix and the matrix projected via the local
industry-occupation mix from the most recent available census
data. The projector's judgment must reconcile any differences
between the two. Applying the adjusted occupation ratios to the
1980 area industry prbjection of employment by industry and,
adding them acrossindustries result in a, projection of occupational
demands for the area. Modifying these figures for self-employment,
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unpaid family' workers, and multiple job holders provides an esti-.
inate.of the, total number who will be .employed. The difference
between total present employment (and the projected employment
by occupation is an estimate of the net new demand to be expected.
Information, on age and sex distribUtions by occupation, as related
to labor force participation rates, is necessary to estimate replace-
ment needs, which added to net new demand, represents the total
of additional persons who can be emplOyed by the target date.

Of course, the projection w111-still represent a "best guess,"
oe2Gattbut an educated one. The finer the p ional detail, the greater

the impact of nonaccuraCies in the local, °recasting component.
The longer the period of the projections, .the greater the likely
departure from' the present industry-occupation profile. Firms may
enter or leave the area, technology may change, but the availability,
of skills affects technological decisions, the business cycle affects
the ratio of production to nonproduction workers. Nevertheless,
an educated guess is a better planning tool than no guess at all.

Because the Ion ten ears between censuses can allow sub-
stantial shifts in the internal occupational composition of industries,
an altetnative approach provided by the Labor Department
attempts direct prediction of Occupational demand. It differs ,pri-
madly in requiring the development of a base period matrix for.
the target area. Once that is available, the process is a relatively
simple bne, consisting of essentially four tasks: (1) projection of
industry employment to the preferred date, (2) transfor4rnation of
the base period matrix coefficients to the same pcojected target,
year, using cell-change factors developed by the Bureau of Labor
Statistics, (3) development of occupational ,ttnployment estimates
by industry through the application of the projected matrix, and
(4) determination of the total target year occupational requiriments
by screening the separate industry estimates.

An. example :of a modification of the latter approach is the
projection of nonagricultural employment made periodically by
the research and analysis unit in the Utah Department of Employ-
ment Security. Percentage distributions, of employment by 4"-'cfoccu-
pation and by;, industry have been developed over several years,
based on establishment mail surveys. .A sample of all nonagricul-
tural employers 'excluding only self-employed, unpaid family
workers, domestic workers, and agriculture is stratified by
industry and by employment size for all large firms, with a random

-*
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rpple o small firms included. Industry er4lo ent is projected,
ased on ong-term trends gathered as a byp ct of unemploy-
ent ins ranee administration. This is also supplemented by

oluntary reports from federal, state, and locali governments, pdblic

chools, railroads, and nonprofit institutions. Given the length of
;me over which the industry-occ pation ma *x has been devel-
peel, changes in the mix are af projected and applied to the
dustry employment projections. Assumin that no major shifts

ill occur in the rate and natui of conornic gro 'th, that economic
d social patterns will continue t change at f miliar rates, and

t t there are no significant shifts i the pace of sc ntific advance-
ent the projections have prov reasonably a urate. The

p of ctiori to 1975, completed in t e late 1960s, appe to have
su ered only from a modest under timate of the pace of employ -
m, nt growth. A total of 170 industry er and three thousand oecupa-
tio s ar involved, in the projection, of which Table 6-2 is a
no a-page tample.

This approach to forecasting the future industrial and occu-
pational mix, has some significant advantages. By surveying local

employers yearly, the matrix is updated yearly, thus providing

a current estimate ofemployment by occupation. Also, with passage

of time, this methodology reflects changing industrial-occupational
trends which then can be identified and utilized in forecasting

future trends more accurately.
The Utah system, a simple one, is an example of what Several

states are doing and all could do. The only substantial commit-
ment other than staff effort is the periodic establishment survey.
The cost is low and the product useful. Pending completion of
efforts of the Bureau of Labor Statistics to produce an integrated
national-state industry-occupation Matrix, the Utah model demok:

strates what a state can do by itsclt if it has the interest.

Labor Turnover anti Jollc',,Ppenings

Future changes in employment by industry and occupation
arc still only a step toward, the data needed by Manpower planners.
What are the implications" for training requirements or for em-
ployment opportunities? Jobs become available even in declining
labor markets as job incumbent* are promoted or transferred or if
they quit, retire, or die. A projection of future requirements allows
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estimates of the difference between present and future require-
inents; i.e.,' the increases promised by economic growth or the
deficits from decline. Total manpower requirements will include
those promised by growth trends (whether positive or nee)
plus replacement needs. To estimate replacement needs by industry'
ands by occupation will require knowledge of the age and sex
structure 'of employment, actuarial factors related to age, industry
retirement practices, and the turnover experience of the industry.

Industries and occupations which employ women and youth
will experience higher turnover than those which hire primarily
adult men. With fixed retirement ages, it is possible from the age
structure of a work force to estimate accurately the replacement
needs, tinctured to a minor degree by actuarial experiences and
to a high degree by turnover experiences. Employersin small-scale
industries are unlikely to compile turnover data, whereas larger
firms generally keep good turnover records but they may not be
willing to release them. It is possible also to construct turnover data
from unemployment insurance. The research and analysis unit of
a state departinent of employment security would again be the
agency best prepared to provide such total manpower requirement
(growth plus replacement) measures and projections by industry
and occupation for the state-and for each SMSA within the state.

For current measurement of job opportunities and projection
of future ones, the most useful 'statistics& tool would be a job
vacancy series. Just as the number and pnirrtion of persons ac-
tively seeking work comprise the unemployment statistic, the
number and. proportion of jobs for which employers are'actively
recruiting employees would provide a job vacancy rate. Fluctu-
ations in the overall rate would serve as an economic indicator,
white specific vacancies by occupation and industry would aid both
the manpower planner and the placement officer. Currently, the
Bureau of Labor Statistics publishes some labor turnover data in
terms of accession and separation rates by state and major SMSAs.
These data are useful but are published only for the manufacturing
and mining industries.

The introduction of Job Banks in the federal and state,em-
Ployment services provides a measure of job openings for those
industries which make frequent use of the employment se to for ,
their kinds of occupations. There is strong evidence that the;tccu-
pational mist of employment service job orders is representapyie of
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Table 6-2
Occupations of Employees on Utah Nonagricultural Payrolls

Occupa-
tional
Code

..
-

Occupational Title

Employment

1960 - 1967 1971

Pro-
jetted

1980

20 Steno., typing, filing, and .

related occupations4 17,690 24,330 27,820 37,460

201 Secretaries: _ 5,090 7,100 8,510 12,060

Legal secretary' 70 100 140 190

Medical secretary.:', 230 350 450 700

`.--cretari 4,790 ". 6,650 7,920 11,160

202 Stenographers: 2,850 3,550 3,920 5,350

Stenographer 2,820 3,520 3.880 5,300.
Stenotype operator 20 30 30 40

203 Typists: ... 930 1,160 1,390 1,900

Telegraphic-typewriter operator 110 , 110 130 150

Typist 4.
3.1., 830. 1,040 ' 1,240 1,750

204 Correspondence clerks . 90 110 110 150

205 Personnel clerks: 190 230 230 270

Personnel clerk supervisor 30 30 30 50

Personnel clerk 130 360 160 7 170

206 File clerks: 530 690 750 980

File clerk I . 410 530 580 740

File clerk H 'f IQ 140 150_ 210

207 Duplicating-machine operatOrs: 200 270 300 420

Duplicating-machine operator, II 20 , 20 20 20

Duplicating-machine operator, III 80 130 150 220

Offset-duplicating-machine oper. 70 90 100 140

1 , Duplicating-machine operator, 1 10 n 20 20 20
\

208 Misc office machine li.&..03.0/3: 180 220 , 230 310

.Transcribing-machine oper ,tor 170. 200
..

210 290'

209 Stenography, typing, filing, and
related occupations (nec) 7,6 i 0 '11,000 12,380 16,020

Steno-pool supervisor 40 60 60 40

Cancellation clerk '70 70 70 80.

Clerk-typist w, 4,860 6,500 7,100 9,400

Mortgage clerk ,- .- 40 50 50 . 70

'''Not elsewhere clatsified. .

Soyect. Utah Department of Employment Security, Oc.cripaiton4 ofEmployees on Utah Non-

agyieuhural.Payrollt, 7960-1980 (June l973).
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all labor market transactions and that the employMent service is
the source of more and better information on what is happening
in the labor market than any other single source (Walsh el aL , 1974).
With that base, planners can establish, by a one-time study, a sta-
tistical relationship between job Vacancies and employment service
job orders. With that accomplished, they can inflate the con-
tinuously available job order data into an estimate of job vacancies.
Such a device would not help the placement officer but would
provide useful data for the manpower planner. However, if emplOy-
ment service placement staff could be satisfied with aiding job
seekers to find jobs, 'regardless of direct employment servicepartic-
ipation in the placement, providing information on "who hires
what types of workers in this labor market" would assist job seekers
in : finding their own jobs (Johnson, 1973).

For the manpower planner, labor turnover data, added to
other elements of the replacement need formula, provide a measure
of present and future job opportunities by industry and occupation.
They also'indicate occupations in which there will be a "reasonable
expectation of employment" for manpower program enrollees and
other target group merriberi, but also warn of jobs which may have
undesirable attributes, leaving job retention in doubt. However,
it is necessary for the planner to read the proper meaning into these
indicators in order to make appropriate use of the data. For in-
stance, discovery that a high percentage of workers in an industry
or occupation is nearing retirement simultaneously may indicate
high past and low present growth. High turnover in an industry of
Strong employee-employer attachment, may signal the availability
of job opportunities. High turnover can-occur in an industry of
more casual employment attachment such as construction, even
though a surplus, of workers exists in the industry. A high ,incidence
Of retirements may occur, correspondent to a change in retirement
benefits, without indicating a new continuing higher rate. A low
growth rate and a high layoff rate generally accompany a recession,
with he opposite occurring in prosperous times, Read properly,
however, turnover and vacancy data,are vital to.good manpower
planning.

The foregoing discussion of sources, methodologies, and re-
.

lated labor market indicators is important to manpower planners
in their preparation of a current and projected industry-occupation
matrix for their States or local areas. It is the first step in identifying
accessible job openings for assigned or chosen clientele.

4 '
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Nab.

Potential Competition,
.

The manpower planner responsible for programs to improve
'employmentemployment and income experience of a designated group

(e.g., the disadvantaged) may not be concerned with the Overall
availability of job opportunities in the local labor market. The
relevant question is: Can the clients of my program gain access to
attractive job opportunities? In this case, both the long-term out-
look and the present unfilled ,demand for labor must be supple-
mented by data from the supply side as well. What is the local
unemployment rate? How many are out of the labor force but
waiting fnr job opportunities? The answers to these questions will
indicate the level of present competition for jobs. What is the
longer term outlook for labor force growth and for the output of
theskills development system? What are the routes through which
access is to be found-to available jobs?

Enough has been said about the workings of the labor market.
Itremains-butt.oenumeratesonte- 'sourcesof local'
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information, emphasizing the supply of labor; to suggest other
approaches for conceptualizing and measuring the output of the
skills development system; and, to explore the problem of _access
for disadvantaged workers.

Local Supply of Labor

The gross supply of labor for the long run in a labor market
can by foreseen by projecting population trends and labor force
participation rates. It is likely that a bureau of economic and
busineis research, a department of employment security, a bank, or
some other interested entity will have made long-term population
projections for the state, if not for the community. If there is none,
a base for projection is readily available in past decennial census
reports, which provide almost any level of detail of, possible interest.
The most tenuous part of any such projection is the possibility of
basic shifts not easily recognizable in the most recent data. Is the
birthrate slowing or is it accelerating? Are there occurring or por-
tending significant departures from the past in the rates of in-
and outrnigration?

Since changes in birthrates portend changes in the size of the
labor force only after sixteen years have passed, those shifts are
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not a threat to the labor force projector. Keeping an eye on the
school population will be warning enough for projections to ten
years ahead. School censuses, building permits, and telephone
hookups are examples of information sources concerning in- and
outmigration, For most states and SMSAs, reasonably good be-
tween-census data on population are available to provide the base
and trends for projections. Labor force participation rates are even
more stable than population trends, given shifts in migration. The
key to projecting labor force size from population trends is disag-
gregation by age, sex, race, education, and family, income. As
previously noted, labor force participation rates differ radically,
particularly for age and sex. In fact for most purposes, disaggrega-
tion by age and sex will be sufficient to project the size of the labor
force. The other factors are important, not so much because they
influence labor force size, but problems of absorbing new labor
force entrants into jobs can be -foreseen.

A,number of current series available in nearly every SMSA
provides, short-run informationOR 4.hgsupply aLailable to allcmerg-
ing and. accessible joh openings and the potential competition to be
faced by manpower clientele. Area unemployment estimates for
the 150 largest SMSAs and all states are developed monthly by
state employment security agencies. OccUpational and labor force
characteristics are not available, since the estimates are based on
unemployment insurance rates by methodology supplied from the
national level. Nevertheless:general information on the relative
tightness or looseness of the labor market is useful. There is also
available in each state a monthly report of unemployment insur-
ance statistics showing occupational attachment of the insured
unemployed for certain selected occupational groups.

State employment security agencies also issue, quarterly,
a printout showing the number of persons registered for work by
occupational background, cross-classified against other charac-
teristics such as age, sex, and race.* All,unemployed are not
registered at the employMent service, but this occupational distri-
bution applied to the estimated number of unemployed is a reason-
able representation of reality. The Current Population Survey, the
basic source of national labor force and labor market data, pro-
vides some useful data for those areas which happen to he covered
in the sample.
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Some geographical detail (on an annual average basis for
labor force, employment,, and unemplOyment, by age, sex, color,
and so forth, for nonpartiCipants in the labor force) has been avail-
able for several years for the ten largest states and the twenty
largest SMSAs (as well as for fOurteen central cities). In addition,
quarterly data have been published for various geographical area
groupings: (1) all SMSAs., (2) SMSAs of 250,000 population and
over, and (3) urban poverty areas in the hundred largest SMSAs.
However,_ a new series of quarterly data will soon be available.
This series will include a summary of characteristics from all
poverty areas in -the nation (based on a new poverty criteribn
those areas with 20 percent or more persons with income below the
pc:wetly' line instead oPthe previous five -step method), totals for
all metropolitan and for all nonmetropolitan areas, and those
SMSAs of a million or more population: In addition, the Current
Population Survey sample will be expanded to include thirty
SMSAs and sixteen states in the near future. Although these data
cover only a limited number of areas and only partially meet the
plannet5;netds; thLy do- add currency to the Lc, vey data; and
an analysis of urban area movements, quarterly or annually, could
serve as signals to planners in those areas not covered directly.

CiccUpationa/ Supply Mix

By crude definition, the existing labor supply consists of all
those-persons employed in the economy, plus all those actively
seeking work in the economy, plus all those who could be drawn
into the economy if the appropriate job opportunity existed. This
definition could, in part, work in reverse. For example, during
periods of high unemployment, the number of unemployed would
obviously increase, but the total supply of labor would likely de-
crease as workers,left the labor force in reaction to decreasing job
opportunities. This is a pattern particularly true for secondary
family workers.

While the estimation of current labor supply in specific terms
is an "iffy" subject and one not aggressiVely pursued by economic
researchers, the manpower planner must proceed to establish some
estimated measure of labor supply. In this connection, the concept
of the matrix can again be used. The beginning foundation for this
matrix is the previously discussed matrix of employment by industry

O
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and occupation. To this are added estimates of the unemployed
by industry and occupation. These estimates can be developed by
using local unemployment insurance data, by benching to the most
recent census data, by using national unemployment data (such
as the Current Population Survey), or by any combination of these
sources. It is suggested that attempts to establish the occupational
direction of those persons who could be drawn into the labor force,
if the suitable job were available, be ignored in this matrix calcula-
tion or at least for the estimating of current labor supply. There
are unlikely to be any dramatic shifts in the short run in the propor-
tionate choices of occupation, given availability of jobs. However,
when future labor supply matrix projections are'forecast, this ques-
tion should be dealt with. As suggested earlier, the manpower
planner should request the services of the local employment, service
research and analysis units in, developing and supplying this
information. -

Once this matriit is established, it -then-can be compared to
an occupational labor supply .mg/six tbe aye ilinst,,tated
Figure 6.2. This ready comparison of the labor demand and
labor supply _matrices is the beginning step -

occupations which have accessibility Alt
== stated, the manpow.er planner should identify those occupations

Occupational
Classication

Total Labor
Supply

Total
Employment

-Occupational' ,

Unemployment
Rate

Secretaries:
Legal
Medical

Stenographers
Typists:

(And so forth)

Figure 6.2. Suggested Table for Constructing the
Occupational Labor Supply Matrix

161
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'Which; have the :lOwest occupational unemployment rate. these
4eupations:shOtild be further studied in order to determine
Whether, they Suitable areas for client training and job .place-
inent.`Once toccupationsliit or occupations is developed, the planner should
determine their ports of entry, turnover patterns, wage structures,
promotion ladders, Skill requirements, and so, forth.

Rather than totally accepting the, conclusions of this matrix'
comparison, manpower planners, can also refer to sortie other data
_Kturces- to confirm their observations. One obvious source is appro-
priate Cersus data; another could be ESARS. Under this system, state
employment security agencies should be able to provide data
indicating by,occupation the number of applicants and job open-

processed` through their agencies. Such data, including.,.

en?ployirient data, could be compared and evaluated, as shown in
--tigure 6.3. In this tabular comparison, the planner should identify
those occupations, which have ,a low ratio of applicants to job
openings, which have alow ratio of applicants to total employment,

of job- -Openings to:employment. The.
subsequent list of 'occupations shOuld then be compared with the
liSt prepared from the supply and demand matrices and thOroughly
examined in terms of questions of port of entry, turnover patterns,
job_gtiality,, and so on.

Oectipational
Classification

Ratio of:

Number

Individual
Applicants,

Job.
Openings Employed

Applicants
to

Job
Openings

Applicants
to,

/limber
Employed

Job
Openings

utNumber
Employed

Figure 6.3. Suggested Table for Determining Relationships
between Manpower. Defnand, and Supply

ft
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The combined list of occupations should give the planner a
"best -guess" of those occupational areas in -which the program's
clientelewould have the best chance of obtaining stable employ-

ment and income opportunities.-All that remains is the comparison
of these selected occupations to that of the skills-educatroCal output;
through .edlicational institutions, apprenticeship programs, and
employer on -the job training programs, anothei- important angle

of labor supply which will be-dealt with separately in the fol-
.

lowing pages.

The 'Skills Development System

In addition the numbers of persons avatjable now and in
the future to fill job opthings, the manpower planner should be
vitally interested in tlieTrocess by which skills are develbped to

meet employer needs. The manpower planner is generally involved
inplanning for an increasingly important part of the skills develop-

ment system a remedial system to impiove the employability-of
those facing various disadvantages in the competiOon for jobs.
Unless the competition from other components of the skills devel-
opment system is known, it is difficult to plar7 quantitatively and
qualitatively for the remedial componept.

The manpower planner who would plan for successful working

careers for people and for,efficient allocation of manpower resources
must be as concerned with the process by which skills are acquired
as with the process of job creation. Economic reasoning in the past
has looked to investment and consumption as the primary ener-
gizers of economic activity. Therefore a process has been assumed

that began with:

(1) Customers demanding goods and services

(2) Businessmen organizing firms to meet these demands

(3) Engineers designing techriAogy tio perform the production

(4) Workers responding by developing skills to meet the

prodUction requirements

In fact, the causation moves iri every direction among these acgv-
ities. Firms are organized- and products developed in hopes that
through advertising, customers will be attracted. '1\le.w.oehnologies

sponsor new ,products..Rarely have demands been created to pro -
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vile jobs tailored to t tri skills of people. However, it has happened,
and does happen in employment crises when governments and
other organizations (such as sheltered worksho.ps) create jobs to
provide earning opporthnities to the unetnployed. Entrepreneurs,
as/they estimate the profitability of investment, continually consider
the availability and cost of labor; engineers as they design tech-
nology make it conform to the ltbor available. T. s technology
developed in the United States, where a hi average level of
literacy and basic education can be assumed, will differ in sophis-
tication from that designed in other lands with less sophisticated
labor forces. The manpower planner, whether assigned to find- or

,, develop jobs to fit the needs of a target population or to assure
adequate supplies of appropriate skills to support economic devel-
opment,opment, must understand the skills acquisition piocess and the
sources7of,Skills development.

Vie Process of Skills Acquisition

;

The first step in gaining the understanding discussed above
is to clarify the nature of the skills to be acquired. Si!icces.sfml em-
ployment and produltivity usually require the ability to perform
Whatever tasks are petar to a particular job, but they require.*
more than that. If one reviews the process by whichOhuman infant'
ultimately becomes, among other things, a'successful worker, a
Variety of necessary attributes will be noted: physical and mental
health; a commitment to effort as a source of reward; the accept-
ance of internally and externally imposed discipline as necessary to
the achievement of goals; the general intellectual skills of com-
munication and computation, familiarity, with basic science and, .

technology; understanding the nature of labor markets, the alter-
native opportunities available th'erein, and the process of seeking-
and finding jobs; and the skills of dqision making. .All or these are

erequisites and accompaniments to the skills'required to perform
sp ific job tasks. And all are-skills-which must be acquired for
areer success.

The listing indicates the complexities of the skills aequire-
m process' The home, famiry, neighborhoOsl, comMunity,

. . .

churches, schools, employing establishments, unions, fellow N:
ployees, supervisors, and so forth, are all involved. TheSirimary
responsibility, of course, rests with the individual, but no one can

164
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achieve career success without help. Each institution has-its role_to
play, but failure of one institution can sometimes be accommodated
by remedial input froth- others. Current evidence indicates that
those inputs which came earliest in personal development the'
home, family, neighbOrhood peer groups, and so on may be the

=most influential and the most difficult to compensate for when

they fail.

cdreir Education

Iti$this recognition of the lifelong nature of the employability
development process which underlies current advocacy of what is
being called "career education": The Assumption is that withOut
interfering with other education, goals such astulture, citizenship,
or successful family life, individuals can be more effectively' pre-
pared for successful working lives through attention to these career
development needs (Hoyt 'et al., 1974).

Career education is perceived as consisting of five components:

(1) The home and family from which the individual develops
initial attitudes and' concepts . .

(2) The classroom in which all possible 'earnings are...articu-
lated in terms of career application for both unrerstanding
and motivation

(3) Career development programs for exposure to occupa-
tional alternatives and for derivation of a work ethic and,
a set of work values, allowing the individual to visualize
himself or herself in various work settings and to make
career decisions *Ilia appear to promises preferred

life-style .

(4) Interaction among training institutions, employing insti-

tutions, and labor organizations to provide more 'fertile
learning environments than the schoolroom

(5) The ultimate acquiring of vocational job skills,, whether
they are - learned on the job, in the structured classroom
situation, or from general life experiences

These five components interact, in career education, as inter-
vention strategies, beginning no later' than kindergarten and con-
tinuing through .the adult years, to provide positive assistance to

1.9P
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,.persons in the\i development. Thus career education, while
.' concerned with e continuing process of making work possible,

.rcteaningful, and is isfying to the individual, includes special atten-
tion.to assisting persons as they move toward vocatibnal maturity

, .

: . the choice of a primary work role. By stressing a broad career

., deyelopment erriphasis, career education seeks to ready youth for

acceptance of the probability that each will, in all likelihOOd,
change primary 'work roles, (vocations) during 'their lifetimes. . ,

Thus we can speak of vocational maturation as any integral
part of the total process of career development. As part of the career
development process, vocational maturation can be pictured as
occurring in growth stages which, in sequential order, includes:
(1) awareness of primary work roles played by persons in society,
(2) exploration of work roles, that an individUal might consider as
important, possible, and probable for himself or herself, (3) voca-
tional decision making (which may go from a highly tentative to
a very specific. form), (4) establishment (including preparing for
and actually assuming a primary work role), and (5) maintenance
(all of the ways in which one gains or fails to gain personal
meaningfulness and -satisfaction from the primary work role he

or she has assumed).
Career education theorists generally see the awareness, explo-

ration, ana decision-making stages as coincidental and consistent
with what tends to be occurring in the broader maturation of youth

at the elementary, middle/junior high school, and high school
levels of the education system. As one of many devices to aid this
sequence, the U.S. Office of Education has designed and promul,
gated the concept of occupational clusters into which all occupa-
tions can be conceptually subsumed. As currently used, these are as

follows: /
(1) Agribusiness and natural resources

(2) Business and office

(3) Communications and media

(4) Consumer and homemaking education

(5) Construction

(6) Enyironmerital control

(7) Fine aits and humanities
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(0)' Health

(9) Hospitality and recreation

(10) Manufacturing

(11), Marine science

(12) Marketing And distribution

(13) Personal services

(14) Public services

(15) Transportation

The Office of Education's proposal is that elementary school
youth be exposed to all fifteen clusters in developing awareness of
the world Of work, but that they select fewer occupations for deeper
exploration at the junior high school level, ultimately leading them
to choose and train in one occupation 'at the senior high school
level or'beyond. However, there are many alternative ways to
cluster occupations apd other effective ways to accomplish the
awareness, exploration, and decision-making objectives.

The career education concepts have triple interest to the man-
Power planner. Firs- t, if career education were effectively under-
taken in the schools of the community the planner serves, young
people, would enter the labor market better prepared to function
effectively throughout their working careers. Those concerned with
the effectiveness of the manpow' er system shmild be strong advo-
cates of career education in the local schools aried participants in
its cormriunity component. Second; the single, most important
lesson to be learned from the career education approach is that job
skills are only one of several necessary components of an employ-

lity developinent system. At least equal attention must be given
e development of work values, work habits, and decision-

Makin 'lls if manpoWer programs are to be effective for'lliose
who enter e labor market without adequate preparation. Third,
the career dev ment process is a lifelong one, not merely an
experience of yout . dults must continue to become aware of new
and changing opportun es, explore them in terms of their relation-
ship to changing abilities d personal, interests, and be able to
adjust end. adapt as either ec omic circumstances or personal
interests change.
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, Lack of education has been one of the most serious of labOr
market disadvantages in the last 25 years of rapidly rising educa-
tional attainment, at a time when employers generally had the
option of hjring relatiely well-educated peopleand were convinced
these were the"best employment risks. There is some indication
that employers and others are becoming less convinced that a school

,diploma is the best evidence of competence and stability. Better
predicter's of employment success are being developed, and em,
ployers are more cynical about the quality of education.

Offsetting this tendency is the continuing rise in educational
attainment, increasing the competitive disadvantagement of the
undereducated. Aecording to the Bureau ,of Labor Statistics the
,proportion of the labor force with four years or more ofcollege will

rise from 14.6 to 23.8 percent between the early 1970s and 1990.
The proportion of high school educated will rise only froin 37.5 to
41.2 percent, while the proportion with one..to three years of high

school will drop from 16.9 to 12.5 percent, ,and the with eight
years of education or less will fall from 19 to 6.1-percent. Four out
of five workers, will have completed high 'school by 1990. The
number with little education will be few, but their competitive
disadvantages will be more seriously aggravated by the fact that
Most of them will be older workers. On, the other hand, with the
majority having some post-secondary education and trainiog*hose
with no more than high school edtiCation May be at a'disadvantage,
unteis it prepared them for:employment.

There is also a pirsistently rising trend for adults to return to
school or continue past-time activities designed to upgrade their
education and employability: In 1972, fOr instance, 1.5 million

adults about one out of every fifty men and women over 35 years

of age yrere enrolled in and attending schools, three-fourths of
them in the work force and most apparently with career ambitions

as their motivation.
.460.. ,

All of these proportions and trends differ widely by location.
In assessing training needs of the population served, the ananpower
planner deeds to know the educational attainment trends of the
community labor force as well as the competitive education situa-

tion of the target clientele. ,

1'68
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The - n-Output Matrix

The first step in determining the output 'of the skills devel-
opment system of a community is to identify each of the institutions
providing job skills in a school setting. Public institutions, if not
already known, can be identified through state boards of education,
of vocational education, and of higher education, and through
community college or technical college boards or other governing
structures for public education. Private proprietary schools can be.
identified from chambers of commerce, better business bureaus, or
licensing authorities. High schools, area vocational schools, com-
munity Collegei, technical colleges, technician training activities.
at universities, and private_proprietary schools offer training skills
at the less than baccalaureate'level. FoUtcyear colleges and univer-
sities have a near monopoly on training at the professional level.

Annual reports can provide some data, but it will probably
be, necessary to contact each institution separately to determine
their past, present, and projected output of trainees by occupation.
A matrix should be constructed listing all of the institutionsOn the
vertical axis, all of the occupations for which training is given on
the horizontal axis, with summarization of numbers of current
enrollees and current year graduates at ,the bottom. A notation
should be'rhade in code on each program*, whether its completers
can be concluded to have attained, only exploratory knowledge,
entry:level skills, Or full competence. The planner should Construct
Such a matrix for each cif the past three to five years as well, ps the
current year. He should then work with each of the institutions
to project their output for the following three years, updating that
matrix annually. Dropouts from such skills training programs
constitute a problem for the planner. When will they have attained
sufficient skill to be counted as part of the total supply of skills?

-As a general rule, it is best to count only those noncompleters who
are known to have obtained a training-related job upon leaving

the school.
The total output of the schools will not be added to the avail-

able stock of skills in the labor market. Some will not enter the
labor force. They, will continue to further schooling, or may under-
take homemaking as 'a full-time career. Some will rnigrAe to other
labOr markets. The higher the educational level of the credential
earned, the more likely the individual is, in general, to move to
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other areas.. Those trained in some skills,,e.g., engineering or con-
*ruction, are more likely to be geographiCally mobile than others.

rne,wilk-accept jobs in nontraining-related fields, though their
skills are potentially available if the training occupations are
avatiable and attractive, ".. .

Most schools will have some data on the placements and,
residences of their graduates. Others can be influenced and ailed

. by the planner to undertake such studies for fuftrire--elarses. From

such studies, factors caji,believeloPedl_tdefia-te completion and
,graduation statistics to a cloie,eitimate of the actual addition to

sUpp y of the local labor market.

The Otstkut of Employer 'Training Programs

It is more difficult to account for and assess the output of
training programs within industry. They tend to be of five kinds:

(1). Employers pay the tuition or other costs of employees
who attend school based courses, either in nonwork hours
or in excused time for which the employee is paid. The
output of such programs can be counted as part of the
school. output.

(2), Vestibule training is undertaken at the work site (i.e., the
training occurs in the employing establishment), often in
a simulation of working conditions, bin. the student is not
engaged in production. .

(3) Formal on-the-job training is undertaken, including a
. formal trainee status, a curriculum, and an instructor who

is perhaps a supervisor.

(4) Apprenticeship programs involve two or more years of
a structured training program, in which the apprentice
works a specific number, of hours before advancing to the
next year and ultimately to joilfileyrhan,and usually re-
ceives related theoretical or classroom instructions. Some
ofThese apprentice programiwill he conducted jointly by

. 'management and unions and will be reps re with the
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Labor Department, while others are unilaterally under-
taken and controlled by managements.

(5) Informal on-the-job training occurs in which the initiate
is given casual instruction at the job site by another em-
ployee or a supervisor.

Types (3) and (5) will often involve job tasks so specialized to the
particular employer that they should not beconsidered a contri-
bution to the total labor market supply of trained manpower. They
belong in a broader category of experienced operatives without
specific occupational skills. Types (2) and (3) will often involve
skills transferable to at least one other major employer or several
small employers in the labor market: That should be the test for
inclusion in a skills inventory for the community. Apprenticeships
as well as school-based cou-ses will always be, by definition, in
identifiable, transferable occupations.

The planner must understand, in general, the practices of
employers in his labor market. Each employer facei a choice be-
tween recruiting persons already having requisite skills or hiring.
those without the skills but providing training. The choice may be
dependentupon availability and relative cost, or it may be industry
Or company practice. As noted before, it is customary for construc-
tion firms, being predominantly of small size, either to par'ticipate
jointly in a multi-employer-union-administered apprentice pro-
gram or to depend upon hiring those who have already acquired
the required skills in some more haphazard fashion. The small
average size of the firms and casual or temporary nature of the
employer-employee relationship mitigate against unilateral train-
ing investments. Public utilities have customarily trained their own
nonprofessional employees. These utilities are generally of sub-
stantial Size, tend to establish permanent employing relationships,
and can pass the costs on to the consumer.

In general large firms with specialized skills do their own
training, smaller firms without the luxury of company personnel
and training departments depend upon the public schools and
"pirating"NfrOm other employers. Craft-type skills i.e., thOse
which incorporate a_ wide variety of tasks and skills applied under
varying settings and under limited supervision are often supplied
from two- to four-year apprenticeships, either jointly union-

.0
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management supervised for casual, small-firm industries or unilat-
erally company-sponsored in large-scale industry. The alternative
is for the employee to gradually pick up the skills of the'craft
through extensive but haphazard employment experience or to
attend vocational and technical schools; but these ordinarily offer
only entry-lev 1 skills, leaving continued needlor apprenticeship
and on-the-jo Iraining. Those jobs of substantial but relatively
narrow skills ein be taught either institutionally or in formal
company-sponsored on-the-job training programs. Semiskilled
operatives and unskilled laborers learn on the job in a less formal
manner.

Also as a generalization, employers will be willing to support
their own training programs where the skills are specialized to their
Operations or vhere they can be reasonably assured that the em-
ployee, once trained, will remain with them long enough to return
the investment. Most will shift the training costs to public institu-
dors' or to other employers whenever they can. But they will be
very reluctant to train 'where the 4/411s have application to a wide
variety of industries and employers or where there is high turnover
among the employees.

Manpower planners should be reluctant to plan institutional
training programs for those occupations for which on-the-job
training or no training at all is' the customary practice. It may be
necessary in order to bring a disadvantaged worker to equal com-
petitiveness with others already available to the employer.
However, subsidized on-the-job training to gain entry for t

disadvantaged is probably a better choice. On the other h
on-the-job training and work experience programs are unlik1y to
be effective in occupations where the employer is accustomed to
receiving trained personnel from the schools or to the breadth of
skills provided through apprentice programs. Institutional training
should be undertaken in manpower programs wherever it is cus-
tomary for the labor market at large, and should be of sufficient
length and quality to bring the manpower program completer to
equality with those to whom the employer has access. Where
apprenticeship is the recognized pattern, preapprentice programs
linked to the management-union structure in control, of labor
market entry can bring to the disadvantaged _access already avail-
able to the nondisadvantaged. Whatever the situation, it is impor-
tant that manpower planners be aware of customary labor market
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practice and either take advantage of it or be sure their artillery is
adeqtrate, if they choose to confront it.

Probably no labor market now has data or methodologrfor
ae'emulatittg data on the output of employer-sponscrted on-the-job
training activity. However, this does not mean the ata are not
needed or cannot be obtained. One of the advantages o employer
and union representation on planning councils is the establishment
of credibility with the employing community for obtaining such 4
data. Always suspicious of federally sponsored research into their
internal labor market practices, employers may be more willing
to cooperate with a local planning process in which their peers are
involved. Either by sampling or by interviewing all employers in V
the labor market, the manpower _planner can obtain data on the
number of people trained,.by occupation,. over an appropriate time
prriod and the content of that training. Probably the nearest to the
ideal system are the occupational training information systems
developed by some state departments of education, notably those
in Oklahoma and Missouri, which record the output of technically
qualified workers for the entire state by source of training. Table 6-3
is a ,page from the Missouri report for 1972-73.

Matchi Training Needs with Training Output

Surveying major employers and adding their output and
turnover to the education-output matrix will provide information
on the flows of new skills additions tq be added to the current
employment shown by the industry - occupation matrix advoCa'ted
earlier in this chapter Knowledge_a_joh_grawth_aneLnirnover,
compared with the output of the skills development system, can
identify discrepancies:, /

It is not enough.#41y to assume that job vacancies or unem-
ployed workers do not accumulate. Employers will generally "make
do" by accepting undertrained workers when they are needed to
meet customer demand and better trained or more experienced
workers are not available. Workers will similarly downgrade them-

.

selves to available jobs when more attractive jobs are not available.
The costs may be lovy productivity, high prices, ,shoddy workman-
ship, or underemployment. Yet the planner's tools for bringing

. equality between supply and demand are stronger when observed
job vacancies and: unemplOyment are present,
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If the responsibility of the planner were the overall condition
of the labor market, it would be appropriate to do or see done an
analysis of the reasons for inadequate investment in training where
it appears to be the case...Individual employers may not have
recognized that, though one can "pirate," all cannot. Encourage-
ment and assistance in organizing an industry:wide or multi-
employer training program for that particular labor market may
be the answer. Technical assistance in starting an on-the-job or
coupled institutional-on,the-job training program may be another.
Training schools, public and proprietary, may need to be alerted
to the needs and poSsibilities in appropriate occupations. It is a rare
employer who has any notion of the costs of his training efforts or
of the costs to him of not training. Difficult as it is, such costs can
be calculated and may be useful in motivating appropriate invest-
ment. Needed, in particular are numerous studies of the relative
real costs and benefitssocial and privateof institutional and on-
the-lab training and informal learning for particular occupations.

Locati8nal patterns of training, employment, and migration
are needed. Some institutions train for regional and national as
well as local labor markets. Since each labor market is a beneficiary
as well as a contributor to such flows, balkanization may hurt more
than help. Interesting differences between supply and demand
relationships can be observed. In high educational investment
communities, incumbents of certain jobs may be college graduates,
while the.rgame jobs are filled by those with a high school educa-
tion only in areas of low education investment.

Entry requirements of training institutions as well as employer
irmg crileria may be unrealistic, bloclang access for pe i;Ons -With-7

adequate skills potential. Identifying these situations and encour-
aging the required changes in practices may be a necessary task of
transforming plans into results.

Since labor markets are never static, projections of training
.100;output must be kept up for sufficient future time periods to allow

response. Employers are generally aware of the job requirements of
emerging employment opportunities. On-the-job training. has
built-in correspondence between job content and training practices.
Educational institutions too often teach only what the instructor
knows and what the training equipment and materials are designed
for rather than what the labor market demands. Considerable
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prodding may be nectssaelitOy match educational output to occu-
pational requirements. -

However, for the planner of manpower programs on behalf of
the unemployed, underemployed, and disadvantaged, unfilled
demand is an opportunity rather than a problem. It, opens the
challenge to find a route of access to those jobs for the people the
planner is assigned to serve.

Channels of Recruitment

Given the'growth and replace ent needs of occupations, the
problem emerges of ascertaining acc s to jobs for those for whom
it is the planner's objective to plan. The problem has essentially
three dimensions: (1) gettirig information to the job seeker,
(2) bringing the job seeker and the potential employer into contact,
and (3) achieving agreement between potential employer, and
employee on the requirements of the worker and-the job and the
conditions under which hiring will occur. Performing these tasks
is not the responsibility of the planner, but understanding their
realities and the likelihood of closure is.

It is a trusim of labor market studies that most job information
is spread informally,by word-of:-mouth, and most matching of
available people and available jobs takes place informally as infor-
mation is spread by family and friends aneby incumbent ern-.

intermediaries
em-

ployees. ,Numerous exist in the labor market:
1company personnel offices, union hiring halls, professimel and

trade associations, public and private employment services, com-
munity action agencies, and the like. Discrimination by employers
on the grounds of agt, sex, racial and ethnic origin, education, and

,so on is a reality of the labor market and must be accommodated,
circumvented, of confronted. Workers and potential workers have
their own convictions about the kinds of jobs they are willing to
accept and stick with once obtained, depending upon alternatives
and their own economic circumstances. Planning must include
incorporation of and response to these realities. Knowledge of legal\requirements, employer all union practices, available tools fo
gaining information and ac ,ess, and the relative cOmktence of e

various public intermediaries is a planning capability.
It is the planner's job to determine what job opportunities`,

are and will become available for whatever target group the plan. ,

,
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encompasses, to determine which %vsTld be available to indiicluals
in that target group under what conditions, and to advise program
administrators abciut routes to these jobs and probabilities of
success. As the most enerally available source of placement assist-
ance, an early liaison should be established with local offices of
the state emPloyment service to take advantage of and at the same
time encourage improvement in, tlr effectiveness of that resource.
Nevertheless;the planner's first Oyalty is to the labor market and
to the chosen target groups. Every route to job access for them
should beexpected.'

Reier ncs

,Floyi,Kenneth B.; el al. CarF ucation: What It Is and How to Do It.
Second edition. Salt Lake ity: Olympus PublishineCompany.
1974.,

Johnson, Miriam. Counter Point: The Changing Employment Service.
Salt °Lake City: Olympus Publishing Company. 1973.

Office of Management and Budget. Standard industrial ,Classificatwn
Manual. Washington, D.C.: U.S. Government Printing Office.
Various years.

U.S. Department of Commerce, B eau of the Census. General and
Social Ecromic Characteristics. Wa hington, D.,c.: U.S. Govern-
ment Printing.Office. Various -ye

U.S. Department of Labor. Dictionary Ociutiational Titles. Wash-
ington, D.C.: U.S. Government Print g Office. Various years.

Bureau of Labor Statistics. omorrow's Manpower
Needs. Volume IV,revised. Washington, D. ernment

to Printing Office. 1971.

Walsh, John; et al. Classified Help Wanted Ads: How Much Help.'
(working title). To be. published by the U.S. Department of
Labor, Manpower Administration, Washington, D.C. 1974.

178



Development of a Local
Manpower Policy

Having successfully assessed th pulation account and the
accessible' jobs account of the local la r market, the manpower

,planner must r&ow devise a manpower strategy and mix of services
which have the greatest promise of becoming a bridge between
the target groups and the target job opportunities, No tingle task is
more central to the planning process than the Aevelopment of this

-1'" local manpower policy. At the core of this task is careful allocation,
among a set of activities, of scarce resources determined by the
planner to be. optimal, given whatYthe planher has learned, or
assumed, about the sociopolitical constraints of the planned-for
area, the demographics of the local pop-illation, the dynamic's of
the local labor market, and the capabilities of local delivery sys-
tems: Since the. task is crucial to the success of such planning, it is
ironic that no aspect of manpower planning is less developed in the

- quality of its analytical tools. :

This chapter begins with a discussion of the linkages between
national economic policy and local ,manpower policy, the hierarchy
of goals, and the limitations of 'direct translation to local labor
market levels:It then turns. to the presentation of a model for the
development of a local manpower policy as an integrating Focus for

, the products of the planners studies of the labor market and the
UON, The model is rvtlly a "model of,models" in that it provides a
framework for the development of labor market-wide manpower
policies and the allocation of resources to the implementation,. of

183
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these policies. The chapter ends with a discussion of an approach
to fitting client-group-job-opportunity segments with general
service prescriptions that in turn provide the basis for chapter 8,
which dials with the mix and staging of manpower services in the
local labor market.

Linkage between National and Local Policy Goals

The setting of manpower goals in the local laboi market is
inextricabry' intertwined with the historical development of Ameri-
can manpower policy. Throughout, manpower programs have been
expected to achieve goals beyond their capability. During the.
1960s they were expected to serve first as a substitute for, and later
as a complement to, broader economic policies. Despite criticisms
of manpower achievements, recent years haye been even more
oriented toward panacer:. Manpower policies allegedly could
shift the Phillips, curve, correct the structural imbalance between
the characteristics of the demand side and the characteristics of
the emerging supply, reverse productivity declines and geographic
disParities, and serve as countercyclical tools! Aside from questions
of th e realism of these perceptions of the potentialities of manpower
policies, the historical debates have left a legacy which confuses the
formulatiOn of the shape, scope, and substance of local manpower
policy. Policy formulation in the local manpower arena is not
a scientific undertaking; it is best characterized as an art. While
the data base might give one the impressiori that there is some
available underlying, cold; analytical approach, nothing could be
farther from the truth. In reality, the quantitative data must be
turned into information. This translation process is necessarily
subjective, intuitive, and creative.

There is a basic discontinuity in the structure and measure-
ment of the goals of U.S. manpower policy. This problem results
from the differences in the impact of fiscal and monetary policy,
the two principal tools of modern economic policy, and the impact
of manpower policies. Manpower policies are disaggregative,
"particularistic," and selective; they operate primarily on the
supply side of the market and function in the local labor market
context. In contrast, fiscal and monetary policies operate on aggre-
gate demand, are broad-gauge and diffused in their impact, and
operate in the context of the national economy. While manpower,

180



.,Manpower Planning for Local La.bor Markets 185

fiscal, and monetary policies arall directed at full employment,
economic growth, and price stability goals, the impacts of local
manpower policies cannot be,measured by the direct indicators of
these goals. This is due in part to the relatively small size of man-.
power programs. More important is the fact that adequate labor
market theory for accounting for displacement effects on non-
participants is not yet available.

Manpower programs have been defended politically upon
their supposed impaci on broad aggregates such as unemployment,

poverty, and the gross national product, but their, reality has been__
services to individuals without measure of aggregate impact. Still,
sufficient evidence exists to support the development of local
manpower policies linked to broad macro-economic goals, and
therefore local policies should reflect these ties. However, rational
planning at the Focal level requires that goals be formulated which
are measurable to an extent that is reasonable and consistent with
good sense. Therein lies the discontinuity.

In a seminal work (Scanlon et al., 1971), a team of researcheti
came to the following conclusiOn:

To be able to speak of effectiveness in meeting a goal requires
that the goal and the intervention designed to achieve it be related
in some common system of measurement.... [Gliven the present -
state of knowledge, the most appropriate framework for this
measurement at present is not the national economy or the target
groups in the labor markegbut the success of the applicant in
the labor market (p.

The planner necessarily had to develop local goals based upon
assumptions about linkages between observed dysfunction in the'
labOr market and programmatic interventions involving persons
affected by the dysfunction. For example, if an objective was to
reduce unemployment for a specific population group, the planner
might assume that increasing the probability that individual
members of the groups would find and keep employment decreased
the group's average unemployment. _The planner might then pre-
scribe a set of manpower and skills training services and enroll
individuals from the group into the training. While it is clear that
the prescription of service was developed from the goal to reduce
unemployment among the target group, the measurement of that
goal directly is a much more difficult step. Simple data gaps, the
relatively small size of the programs, unsolved problems concerning
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displacement effects, and the impossibility of controlling for other
variables confound direct measurement of the impact of the ser-
vices rendered in reducing une loy ment of the target group. In
contrast, the planner can meal re the impact of the intervention
on the employment and income of the individual enrollee, and as
a result, the 'assumptions relating to the prescription of service to
individuals in the targegroups can be validated or invalidated.
More definitive validation of the assumed impacts of specific inter-
ventions _upon aggregate economic conditions and upon the eco-
nomic and social conditions of specific target, groups awaits more
sophisticated theory and measurement.

What does all this mean in the-sfontext of local manpower
policy development? Simply this: While the planner, must neces-
sarilY be concerned with, econoMic conditions and, how 'specific
groups fare in the labor markef in order to make wise selections
among target groups and to suggest appropriaterintirventions,
goals developed round these conditions and groups,generally can-
not be-measured_directly from The conditions and,groups them-.
selves. TheOry and measurement are simply not yet Up to the task.
The local planner should develop local manpower policy, and the
goals of that policy, rourmithe'changes desired in the labor market
success of individual enrollees or changes desired in specific institu-
tions. This is the approach of this chapter in presentation of
model for the shaping of a local manpower policy.

Model for the Develop-Rrent of Local Manpower Policy

A model substitutes a simpler system to represent and make
understandable the essential characteristics of a more complex
system. The purpose or the model of local manpower policy devel-
opment that follows is to proVide an integrative framework for use
by manpower "planners. It is offered as a "model for models"; in
short, ari organizing framework for the development of local models
more precisely calibrated to the particular environments of each
Manpower planning authority.

There are ten basic elements in, the planning model. They
begin with a description of Problem 41,-eaff` and ciid with an output
of planning elements used in opetatioAl planning. They are:

(1) Identify the manpower problems of the local labOr market.

.,
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(2) Identify, by age, sex, race, and income, the specific popu-
lation groups directly affected by the problem and esti-,
mate the numbers in each group for each of the planning
periods:

(3) Classify each of the groups into -the following employ-
ability preparedness categories and estimate the numbers
in each subgroup:

(a) High mobility.

(b) Job capable.

(c) Modera barriers.

(d) Severe Tiers.

- (4) Generale altern4tive approaches for meeting the man-
. power problems of each of the subgroups along the fol-

lowing lines:.

(a) Alternatives, which improve the basic employability of
individual enrollees. .

(b) Alternatives whiCh remove institutional or systemic
obstacles that impede access to available jobs.

(c). Alternativcs which create new jobs for specific groups
of, individuals.

(d) Alternatives whose primary thrust is to transfer pay-
ments to target populations, although the approach
might include some work activity .short of a recog-

----n6ble job.

(5) Evaluate the alternatives and choose appropriate alter-

natives for each subgroup.

(6) Prioritize the preferred subgroup -alternative sets within
each problem area.

Make a :tentative al4Qcation of available resources against
the problem areas.

State the goals of the manpower planning authority' in

terms of the probleins addressed, the resources allocated,
the groups and institutions affected, the general an-
proaches to be taken, and the measures that will have
impact.

(7)

,(8)
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(9) Fit available job opportunities (or jobs to be generated) to
each subgroup-alternative set.

(10) Prescribe the service strategy to be used to move the sub=----
group into the identified job opportunity.

The following pages describe these elements in greater detail
and Present spine of the available methods for accompliShing the
work involved. Figure 7.1 illustrates in simplified form the sequence
of elements. The descriptions of the elements are keyed to the
circled numbers.

1. Identify the Problem Areas

The process of policy formation begins with a-- reyiew of the
findings developed from the planner's. analysis of the local labor
market, the 'accessible jobS account, and the population account.'
The planner's review is directed at the identification of labor
market-related pathologies. the size. and nature of unemployment,
underemployment, labor force participation, and poverty; the
supply of labor; the demand for labor; the market institutions; and
the labor market intermediaries. It also surveys the structure of
employment: What are the growth industries? What are the growth
occupations? Which industries and oc cons are in decline?
What are the significant market i termediaries? How significant
are they? What are the jobs to which they control access?

The planner needs to develop 'a feeling for differences and
commonalities about the local labor market,and this can best be
done by a comparative approach. The information for this review
is readily at.hand'in the Bureau of Labor Statistics' monthly Em-
ploj,inent and Earnings, in its wage series, and other widely distrib-
uted *data series. The planner compares the measured portidns of
a general image of the local labor market With similar measures
for other comparable areas. The objective of course is-4o gain
perspective feeling, if you will, for the structure and size of the
locallabor market. This suggestion is easily carried out by planners
in most of the SMSAs. Planners should develop a perspective on
participation:labor force size, industrial composition, wages, hours,
vacarkies, turnover, employment, and unemployment. They should
pursue similar perspective in relation to the size and structure of
the planning area population and should develop a feeling for how

.7
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the area compares and contrasts with other areas of similar size and
close proximity. How does the local population differ in age struc-
ture? In ethnic composition? In education levels? In income levels?

Perspective is also needed on the social and political climate
of the labor market all those factors which relate to the social
and political power (or lack of it) of identifiable population groups,
of relevant bureaucracies, and okignificant elective and appointive
decision makers: What groups are organized to articulate their
particular interests? What are the "manpolker politics" of the area?
Who are the relevant "hell raisers"? Which issues have been the
focus of significant controversy in the past? What influence do the
community action agencies carry? Which manpower issues have
racial implications? Which have been involved in local electoral,
politics? In short, planners should develop some intuitive grasp of,
where both the skeletons and tte land mines are. While a preoc-
cupation with these issues is to be avoided, they should develop
a healthy appreciation for the social and political power structure
of the planned-for area.

From these three perspectives, the manpower planner develops
a list of significant manpower problems. The problems should
represent the important disparities, gaps, inequities, and defi-
ciencies in the operation of the 'local labor market.

2. Identify the Specific Population Grqups Directly
Affected by the Problems

The next step is to develop an understanding of who is directly
affected by the significant pathologies of the local labor market.
The planner is looking here for differential impacts and draws on
the population account analysis to determine the population groups
which experience a disproportionate share of the, given problem: If
the problem involves an institutional or systemic failure, the plan-
ner seeks to find out who is directly affected by the failure. If the
problem involvet unemployment, poverty, underemployment, or
labor force participation, again the planner looks for groups which
experience a disproportionate share of the given problem. He or
she then identifies these groups by age, sex, race, and income
characteristics and estimates the number of individuals in each
group. These population groups form the basis for all further
,planning.

186,
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3 Classify the Population Groups by Their Preparedness
for Emfiloyment

To this point, the planner has identified the significant man-
power problems of the local labor market-and estimated the
numbers of persons affected in the groups identified, according to
their age, sex, race, and income characteristics. Before alternative
approaches to the problems can be developed, the planner must
possess a more detailed estimate of the extent and severity of the
barriers faced by these populations in the labor.market. In addition
to assisting in the development of alternative approaches, the
planner must also have knowledge of the extent and severity of the
barriers, for these will also govern the ultimate costs of the needed
interventions, as well as the prospects of success.

A useful approach to classifying potential manpower client
groups was first developed by the Manpower Administration as
part of the early preparation for implementation of the Manpower
provisions for the Administration's now defunct welfare reform
proposal. This method employs a set of criteria designed to indicate
preparedness for employability. The criteria used to classify poten-
tial, clients suggested in the welfare reform working papers were
as follows:

(1) Work experience as an indicator of readiness for employ-
ment and as a function of length of. time in an occupation;
stability of participation in the work force and occupa-
tional skill levels achieved

(2) Education , both achievement (meaning the measured
level of the client's functional ability to perform) and
attainment (meaning the grade level completed)

(3) Health, including both mental and physical dimensions

To- this minimal set the planner might add an attitudinal-behav-
ioral dimension (if reliable and useful classification could be
developed) as well as locational and racial dimensions and sex, age,
and various other criteria, if these criteria were determied to be
useful for matching target groups with job opportunities. The
planner should be cautioned, however, that while these factors
are useful for defining barriers arididefitifying_persons, their use
in the matching process may lead to narrow stereotyping. The

187 '
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criteria are used to classify persons into one of the following four
employ-inept preparedness categories:

(1) High mobility: Enrollees who,are the best prepared to hold
self-support jobs. The' following standards could be used
to identify the high-mobility registrants:

(a) Work experience
-)

has held a transitional or self-
support job, or ....

(b),Education has a (high school diploma.

(c) Health' no health barriers requiring more than
remedial, tent on.

(2) Job capable: nroliees could be expected to compete suc-
cessfully for transitional or stable low income, but not

('? r

self-support jobs. Illustrating the standards for this classifi-.
cation-are:

(a) Work experience has held a stable low-income job,

(b) EducatiOn ninth to eleventh functimial grade range.

(c) Health, no health barriers requiring more than
remedial attention.

(3) Moderate barriers: These enrollees bring with them little in
the way of positive indicators of future job success, yet
have none of the barriers defined in (4) below as "severe."
Standards for this group could be:

(a) Work 'experience may have no stable work experi:
0ence, or

(b) EduFation eighth grade or less functional level.
(c) Health no health barriers requiring more than

remedial attention.

(4) SeveFe barriers: These enrollees have one or more of the
following barriers:

t

(a) Education functional education below third grade.

(b) Health requires extepsivIriehabilitation.

(c)'WOrk attitudes. severely dysfunctional.

0
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Estimates of the size of the employability preparedness categories
are made from 4_ fairly creative analysis of the barriers data. The
key to developing these estimates is the 'ability of the planner to
construct a cross-tabulated table of estimates of the incidence of
the specific criteria defining each employability preparedness
category." The choice of classifying criteria will depend both on

-the availability of estimates and on the preferences of the planner.
In the example in Figure 7.2, the planner chose work experience,
education, and health factors for ranking the population sub-
groups. The table in the figure shows a completed analysis and

ti indicates the cells which yield estimates for the employment
preparedness categories.

There are three primary methods for developing the cross-
tabulateclestimates. The first method would stare with estimates of
the distribution of each criterion within the parent population and
assume a, proportional distribution. For example, if those with
a high school educational level constituted 40 percent of the parent
population, this group would be_allocated 40 percent ,of those with
_health problems, self-support work experiences, and so forth. ,Thii
method. is probably the least satisfactory. 4,

A second method for constructing the cross-tabulated esti-
mates would be to conduct a sample survey of the population and
to apply the relationships found in the sample population to the
populatioii under study. A well-designed and -executed _sample
survey would. probably yield the most reliable estimates of the
cross-tabulated classifying criteria. However, cost and time factOrs
are likely to preclude this approach. It is strongly recommended
that the planner considering a survey a roach consult one of the
many handbooks on social surveys befo'e proceeding too far.*

A"ehird approach to the construction of the crowtabulated
estimates would be to derive the estNated relationship from
a sample of individual, client administrative records on persons
from the parent' population who have been served by manpower
service.ogencies. The techniques for the sampling and analysis of
administrative records_ are widely Atonable to local manpower

*An excellent introductiOn to manpower surveys is Morton, 1972. Complete
publishing inforination is given in the references at the end of this chapter

7



194, Manpower Planning for Local Labor Markets

plankers and probably offer the most cost/effective approach to
these types of analyses.*

While it is clear that considerable experimentation is needed
in developing methods for translating data on barriers into useful
criteria for classifying potential manpower service target popula-
tions, it is even clearer that present classification methods are not
well adapted to the planner's needs. For example, the most widely
used system, that of the employment service, employs a three-way
classification under which most-of thypresent clients of manpower
programs would be lumped into a single classification ("employ-
ability deVelopment"). Although we deal at much greater length
with This problem in the related context of service strategy prescrip-
tion, it is clear that the methodology for measuring or predicting
the existence of significant bariiersio program success and employ-
ability is far less developed than is currently needed. Consequently,
the estimation of the proportions of the target populations must,
at this point, be A fairly creative exercise. Nonetheles,,,, it is essential
that the planner make these estimates.

A Generate Alternative Approaches

Following the classification of the population groups by their
preparedness for employment, the planner turns to the task of
generating alternative approaches to each of the problems. Alter-
natives are developed along the four primary interventions open,
to local manpower planners:

(1) Those which improve the/ basic employability of indi-
vidual clients

(2) Those whicb remove institutional or systemic obstacles
which impede access to available jobs_

(3) Those. which create new jobs for specific groups of target
clients.

(4) Those whose primary thrust is to transfer payments. to
target populations, although the approach might include
some work activity short of a recognizable job

'7

*An excellent practical approach to the use of administrative records for planning
purposes is a May 1974 draft by the Manpcmcr Administration, Data Options, for Pnme
Sponsort. See references for publishing data.
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Each 'alternative should additionally specify the particular group
of persons, systems, or institutions central to the intervention, as
well as the degree of intervention implied by the approach. The
alternatives should also pay explicit attention to time. Planning
is, at its heart, a future-oriented activity. The planner needs to
make a determination as to the future implications of the pfoblems-
alternatives sets. Which sets are short term? Which sets are long
term? What are the time implications of each alternative approach?
Have all the 'alternative approaches been spelled out? Are there
any long- or short -term approaches which have been missed?

5. Evaluate Akernative Approaches and Choose
, a Preferred Approach

'After developing alternative approaches totmeet the problems
faced by the, identified population groups, the planner proceeds to
evaluate the alternatives and select preferred, approaches.A useful
techniqhe for integrating subjective and quantitative inputs, as
well as time considerations, into the development of alternatives
is scenario writing. Scenario writing is a method of developing
alternative futures by starting at the present and systematically and
sequentially consideing a complete range of alternative choices or
eventsthlt will carry the ,narrative into the euture (Chadwick, 1971,
p. 380). The planner who uses the scenario technique for'evaluating
alterna simply takes all the information currently available,
both ptive and' quant ative, and develops a "story'! based
On "be t guesses" as to 1 ow each alternative might Work out.
Missing quantitative indicators are invented; changing social and

*-
onomic environmental factors are considered. The completed

scenario might be a grootp project which is "talked out" by the
planning staff, in which case the more sophisticated designation of
"Delphi" method might be appended to the process. Atmore formal
description of the Delphi method wpuld include the requirements
that the persons participating be recognized experts and the
expression of their views be structured iota formalized question
framework.

Scenario writing is .used as device for narrowing the range
of alternative interventions. Tffe local planner should discard
alternatives which are obviously impractical or whose perceived
probability of suceessiare very low. He or she should exercise

41.
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caution, however, against discarding alternatives whose only nega-
tive aspect is their unfamiliarity on the local scene. In the broadest
professional sense, the planer has the obligation to bring to the
-planner-decision-maker relationship a wider range of alternatives
than the decision maker would have had at his disposal without
the planner. Alternatives beyond the ()by ious, the planner's analyt-
ical skills, the planner's systematic approach, and art"orientation
toward the future, are the stock-in-trade of the planning profession.
Bringing these tools to the planner-decision-maker relationship is
atthe core of the planners; professional responsibilities.

With the evaluative scenarios in hand, as well as any other
, relevant evaluative materials, the planner selects one 9r more

preferred alternative approaches to the manpower problem of the
population- subgroup employment - preparedness sets. These choices
are then presented for final approval by the decision-making
authority, with appropriate narrative justifications.

ji

rl

6. Prioritize Alternatives within Ea ch Problem Area :3
After selecting preferred approaches fyer subgroups in each

problem area, the planner turns to the task of prioritizing the
0.

subgroup-alternativ&sets. The planner should structure an explicit
priority-setting exercise to narrow the range and number of alter-
natives to an appropriate size and to structure the subgroup -
alternative sets within each problem area for later steps in the
planning process. Although there is no single best way to"approach i 4
priority, setting, it is clear that the problems identified and the
alternatives generated will differ in importance, immediateness,
likelihood of success, and so forth. The objective of priority setting
is'io determine the preferred order in which subgroup-alternative
sets will be addressed. It may be appropriate to designate whiCh year

in a multi-year plan a particular alternative will be addressed.
The planner should also distinguish which of these sets represents
causes and. which represents effects, draVing on the perceptions
developed earlier of the labor market, the 'population, and3the
sociopolitical environments. In short, the planner should bring all
of the information available to the prioritization of the sets and
yet realize that priority setting at this .point in the planning process
is essentially subjective..

19 a ,
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7. Make a Tentative Allocation of Resources to
Each Problem Area

With priorities assigned to each of the subgroup-alternative
sets, the planner can turn to the setting of broad-gauge allocations-
to the problem areas. The, purpose of allocation at this point is
twofold: First, the planner needs to begin to integrate the informa-
tion and decisions made to this point which-indicate local priorities.
The process eof evaluating the *alternatives and of 'selecting and
prioritizing the preferred approaches ha; served to winnow down
the list of all possible alternati'es. The planner also has some notion
of the relative importance of tfie groups and alternatives. Attaching
money figures to the alternatives at this point is a logical next step.
Second, the planner needs to begin to get some idea of the ultimate

_size and shape of the population to be served and of the service
mix. Attaching tentative dollar.figures to each of the'roblem areas

r
Table 7-1

Measur/ements of Goal Achievements Lor
the'Service Approaches

Service
Approach

Improve basic
employability

Remov;e institu-
tional and
systemic
obstacles or
barriers -

Create jobs

Transfer pay-
ment&or work
experience

Measurement Frames

Direct or In-Program -
Impacts on Participants

Changes in. educition,
behavior, appearances, skills,
location

Changes in. job discrim-
ination, mobility, career
patterns, availability of
service, effectivenesegg
service

Numbers of enrollments,
dollars transferred, changes
in work habits

Numbers of enrollments,
dollars transferred, changes
in work habits

Overall or Out-or-Prograrn
Impacts on Participants-

Changes in. labor market
participation, wages, incomes,
job stability, job satisfaction

Changes in. labor market
participation, wages, incomes,
job stability, job satisfaction

Changes in: labor market
participation, wages, incomes,
job stability, job satisfaction,
useful work performed

Changes in. dollars transferred
(including from in-program
to post-plogram), wages,
incomes, job stability

1 9.1



.Manpower Planning, Local Labor&if Malts ../
. 199

serves to place a worki g limit on what ultimately can be done-in
the'shorter ,term abo t the problem..

The 'technique/for allocating-available resources to the prob-
lem areas is essentially. judgmental. The role of the planner is to
structure allocation options, to lay out the implications of these
options, and then to present the options to the manpower planning
decision - making authority. The planner should take this task very
seriously beca/Ose it repeesents the care of local manpower policy
development/ Whereas there a readily applicable allocation
formulas w?ch integrate efficien and distributional considera-
tions to be ed at later stages in the planning process or allocation
among g ups and service strategies, allocation to the prbblem
areas is of handled so simply. The planner looks at the problems,
at the groups experiencing the problein, and at the 41cstribution or

-the groups, among 'the employment preparedness categories and
,examiines the alternatives and their likelihood of success. Given
this ipformation, and perceptions of future changes in the market,jthe /planner makes a tentative gross allocation o the available,
res urces on.0e basis of professional jadgment. so uch to counter
.0 mploy-ment, so much to increase labor force participation, so

uch to change the characieristies of the supply,:and so'forth.
e

State and Local Manpower Goals

With the completion of the allocation to problem areas, the
planner is ready to drab up goal statements. The goal statements
developed at this point will serve as the basis for the later develop-
ment of specific objectives, as well ai a keystone in outcome and
impact evaluation. The goals are stated in group-specific terms
and make use of the basic ,information on: (1) the' general service
approach, (2) the groups to be served, (3) the priorities among the
groups, (4) the problems being addressed, and (5), thee changes
expected in enrollees. By stating the general approach to be taken,
the planner also lays the foundation for "measurement of the goal,'
which includes both in-program' and overall or out-of-program
changes. The basic measurements of goal achievements for the
service approaches are shown in Table 7 -1.. A suggested approach
for structuring goal statements for the problem area is as follows:

--picmp/ment. In fiscal year, 1976, the X Y Z Manpower Planning
Authority will allocate 37 percent of its resources to countering'

19 fi
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unemployment. The specific goals of this effcv will be the
following:

(L) Improve the wages, incomes, and job stability of 21- .to
34-year-old, poor, male minorities, with moderate barriers
to employment, through service approaches designed to
improve the basic employability of program enrollees.

(2) Provide needed public services and increase the wages,
labor market participation, incomes, and job stability of
unemployed 21- to 34-year-old, poor, Caucasian, and
minority females, with no major barriers to emplOyment
("job capables") by creating teacher-aide jabs in the local
school system.

(3) Increase the labor market participation, wages, incomes,
and job stability, of 44-year-old (or older), poor, female

Aninorities with moderate barriers to employment by
rem9ving systemic obstacles to their hire into clerical
positions covered under the municipal civil service system.

The next task is to. create more specific objectives for each,one
of the prioritized groups within the framework of. (1) the goal state-
ments pertaining to each group, (2) the service approach pertaining
to each group, and (3) the specific measured targets to be achieved.
Objective statements are structured for each group and consist of
the following three elements for goals that deal with the flow of

`individuals.

(1) Group* identifiers

(2) Target jobs

. (3) Service strategy. specific services designed to move
identified groups into target jobs

Qbjective statements for goals 'which dealwith changes in institu;
twins or systems, but which 'do not deal directly with individuals
of a client.basis, might be developed as follows (although the
above form is preferred): :

(I) System or institution problems

(2) Desired conditions-

(3)- Specific methods of change

ti
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We will not deal extensively with this second et of objective state-
ments. The establishrhent of objective statern'ents for goals which
deal with individuals is accomplished in tw-oAstages. The first fits
a job set to the identified group, consistent ryith its appropriate
service approach frame. The second takes the riatch of group and
jobs and fits a sere ice strategy to the match (designed to move
persons in the group into the identified jobs). 1,

9. Matching the Group to the Jobs*

The crucial component of a workable schema for matching
groups of target clients with groups of job opportunities is the
development of a common language for classifyingjobs and client's.
The common language should permit the synthesis of information,
on client group characteristics, indiN, idual and institutional barriers,
and job requirements. This section outlines a suggested' approach
to such matching through a set of organizing categories.

When the manpower planner gets to the point of matching
ther.-group with the jobs, he or she. will already have expended
considerable effort on labor market and population analyses. It is
important that the planner. develop tools for organizing and classi-
fying this mass of qualitative and quantitative information. The
most crucial step in organizing this information is the specification

criteria by which the target group and job data can be classified.
he development of client group and job classificatIOns should rest

on the peReption that. the allocations of manpo Cr service ,re-
sources represent an investment in human resourc This invest-
ment will entail costs which are expected to result in, enefits. Even
though formal cost /benefit analysis is an evaluativ , 'rather than
a design concept, the basic relationship should undaly the service
design. Costs in this sense are a function of the invest4ts required
to move people into the job opportunities; and benefits in this .-J

context are a function of the wages and other cha'riges brought
about by the positioning of the person on the job. gonsequently,
the criteria used to classify lients and jobs will reflect the general
perceptions of the costs and benefits the class; ying schema
employed.

'This section draws from unpublishel materials developed by the siaff of the Man-
power Administratioin preparation for the welfare reform proposal
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With this idea of perceived benefits, the criteria for classifying
jobs would at minimum include the following:

(1) Wages. These include not only the amount of income the
client can expect at the outset, but also the range of wages
for certain types of jobs, the mediail wage paid for certain
jobs, and the mode of payment by the firm.

(2) Employment duration. Significant to the client, together with
wage expectation, is length of time he/or she can expect
to be employed in the job. This also serves as an indicator .
of anticipated income.

Upgrading potential: If the job provides upward mobility,
the likelihood of long-term stability and income gains
resulting from such employment will appeal to prospective
recipients of the planning.

And the idea of perceived, costs would suggest the following now-
familiar criteria as a minimal set for classifying the targes groups.,

(3)

(1) Work experience: This is generally an indicator of readiness
for employment and is a function of the length of time
a client has already spent in an occupation, his or her
stability of participation in the work force, and the occu-
pational skill levels he or she has achieved.

(2) Education: Determining educational levels is a necessary
part of the total planning picture. "Functional education"
is the achieved and measured level Zf a client's ability to
perform; "actual education" is the grade level completed
by the client.

(3) Health. This component includes both mental and physical.
dimensions.

As discussed previously, the target group classification criteria are
used to estimate the numbers of the target population in employ-
ment preparedness categories.

In the welfare reform working papers, income above "break
even" was used as the basis for the development of job categories.
"Break even" was defined as "cash benefits plus market value of
services received," which would terminate for the welfare recipient

18'8'



Manpower Planning for Local Labor Markets 203

won placement. They also defined. fil,e joh categories according to
the estimated benefits they were expected to provide:

(I) Cycle breaking: Annual income, 25 percent above the self-
support threshold level for 80 percent of the client popula-
tion. Self-support income levels to vary with family size.

(2) Self-support threshold. Break even or above for 80 percent of
the population.

Transitional: Clear evidence that the job leads to the self-
support thresh 144 or above. The wage is from the federal
minimum to the self-support threshold.

(4) Stable low income: Little potential for advancement, but of
long duration. The wage is from the federal minimum to
the self-support threshold.

.(5) Marginal: Temporary, seasonal, or at low pay ($1.60 or
less).

When calibrating the job categories for local use, the manpower
planner might use the poverty level as a self-support threshold. An
alternative method for categorizing jobs for planning purposes is
known as the Occupational Opportunities Rating System (owes).
First used Operationally by the Baltimore City Planning Authority,
the OORS has recently been given wider notice in the technical
assistance guides prepared for use under CETA (U.S. Department of
Labor, March 1974, pp.,111-22 and -23).

With the jobs assignId to categoriei according to income and
upgrading potential, the planner develops information profiles on
each job. The occupational profiles describe the jobs in terms of:

(3)

(1) Number of anticipated openings

(2) Location

(3) Discriminatory hiring practices

(4) EduCational requirements

(5) Skills and experience
A requirements

(6) Wages and wage
potential

7.

(7) Advancement potential

(8) Health requirements

(9) Seasonality

(10) Unionization

The analysis of accessible jobs described earlier is the primary
source of this information. Jobs areJhen grouped within each job
category by occupational cluster. The planner then proceeds to
match the job groups with the target population subgroups. After
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finishing step (8), the planner will have a set of planning elements
in thee following form:

Moderate Barrler Subgroup III. Fi% e hundred 19- to 21-year-old unem-f
,ployed, poor, male minorities, with moderate barriers to employ-

ment. (No stable work experience, ninth to eleventh functional
grade range, no.major health barriers.)

Job, opportunity descriptions will take the following form..

Cyc le-breakzug job numbb- 5:

MechanicaLassemblers 190 openings

S3.50 to 54.20 per hour wages Good advancement potential

Equal opportunity employer Non-unionized employers

Six months' related experience High school diploma or general
required or "appropriate" education diploma required
training

The planner will now match the target population subgroups with
the job groups by using a predetermined sorting algorithm. The
following list is one sequential process for matching:

(1) Sort all subgroups and job opportunities by major trans-
portation zones.

(2) Within transportation zones, assign all cycle-breaking job
opportunities to the high-mobility group until the number
of jobs or the number of clients ii the group is exhausted.
Then assign the remaining cycle-breaking job sets to the
job-capable groups, or if high-mobility groups remain,
assign self-support threshold jobs to the high-mobility
group until that number is exhausted. Continue in this
manner all job opportunities or population sub-
groups have been matched so far as possible.

For each population subgroup, sort jobs assigned thus far
into "work experience required' and "no work experience
required" categories. Sort population subgroups into
"work experienced" and "nonwork experienced" cate-
gories.- Pair the "nonexperience,d" and "no experience
required" categories together, and then do the same with
the "experienced" and "experienced required" categories.

(4) Within each of the experience sortings, re-sort all on the
basis of education required and education possessed.

(3)

260
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- Match groups to minimize gaps between subgroup educa-
tion and education required for the job.

(5) Within the above sortings, correlate other common de-
nominators to reduce to minimums the gaps between the
job profile and the characteristics of the potential enrollee
group.

Note that the algorithm outlined above is based on a 'Maxi-
mum-impact strategy in that the jobs with the best prospects are
allocated to the groups with the best prospects first, and those
population subgroups with the severest barriers get what is left.
This is a straightforward "skimming" strategy designed to move
the largest number of target group members into employment as
quickly as possible. Alternative approaches might set some formula
for allocating a larger portion of the better job opportunities to
population subgroups with more severe-barriers to employment.
The result of course would have cost implications insofar as the
gaps between the relevant characteristics of the potential enrollees
and the requirements of the jobs would be greater. Presumably the
cost of the needed interventions would also rise.

As a practical matter, few local manpoweettrnning author-
ities presently have the capability to implement the subgroup and
job-matching'process in the detail outlined above. It is more likely
that for the near future local planners will assign known jith
opportunity blocks to population subgroups on a trial-and-erior
basis and assign the remaining subgroups to "safe" occupational
training areas derived from historical program experietige. 'Con-

sequently, we are likely to continue to sec large amounts of training
resources assigned to welding, auto mechanics, and practical nurse's
training, which have proved to be areas of persistent job openings,
even when they are itiot the highest priority. It is important, how-
ever, that the local planner begin to develop more appropriate
methods for the selection of occupational emphases for target
groups.

10. Prescribe the Service Strategy

After assigning job opportunities to each of the subgroups,
the planner turns to the task of prescribing a service strategy to be

used to move the subgroup into the identified job opportunity. In

201
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addition to the subgroup-job matches the plariner will have infor-
rriation on the chara'cteristics and barriers to employ ment of each
subgroup, as well as information on the characteristics'and require-
ments of each set of job opportunities. The planner will also have
the goal statements developed for each subgroup, defining the
desired outcomes and the preferred approach to ,be taken.

The basic approach for determining the services needed to
move subgroup members into the assigned job opportunities is to
contrast the requirements of the joie with the characteristics and
barriers to employment of the population subgroups. From this
comparison, the planner develops one or more sets ot services
designed to result in the desired outcome. Table .7 -2 illustrates
this process for a subgroup of forty to fifty poor, male chicanoq,
21 to 34 years of age, with moderate barriers to employment, The
job opportunity match consists of 35 to forty anticipated job open-
ings for precision grinders. The preferred service approach is to
bring about basic employability improvements.

Similar compgrisons are drawn for each of the subgroup-job
sets and one or more service prescriptions created. The result of the
process is a set of tentative service prescriptions which can be used
to design the basic components of the local service delivery system.

Program and Service Mix

Nomenclature in the manpower business is,const,antly chang-
ing. The newness of the field, the continuing changes in what is
classified as "manpower" and what is not, and the fact that a great
deal of experimentation has been encouraged account for the fact
that there is considerable confusion over the appropriate taxonomy
for classifying what manpower programs offer client's. When is an
activity called a "program"? How does a program differ from
a service? How does a service differ from a component? Lack of
common definitions can cause considerable confusion both for
novice planners and for lay people. Some standardization is needed
before we can proceed very far in the discussion of the program
and service mix.

The curregt use of the term "program" has come about from
the historical evolution of U.S. manpow' er -policy. Recent man-
power debate has focused on abolishing what had come to be the
"categorical programs." Categorical programs were prepackaged

202*
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,
sets of act kities which de%eloped fforp the Manpower Development
and Training Act and* the Economic Opportunity Act. Specific
models were developed uhder each authority and were more or less

2Q7

42's Table 7-2
Deriving the Service Prescription

Di me ns o n

K now n and
C nknown

Characteristics
of Subgroup

Requirement,
of the Job

Opportunity Barriers
Services
Needed

Work
. experi-

ence
-

Skills UnitnOw,n

Unknown
estimated as
minimal

Edication Average eleenth
grade (lan-
guage problems
not severe)

Health ' , No major
barriers

Unioniza-
tion

Equal
oppor-
tunity
qualifi-
cations

Unknown

Chicano males,
21 to 34 years
of age

Trans- 45 percent
portation have can

Six months re-
quircd job

. related

Efnployer specific:
a, Use of pre-

cision
templates

13,,Specific
manipulative
skills acquired
on the job

High school.
a. Diploma

desired
b. Solid basic

math required

Good

Not unionized

Equal opportunity
employer, but
supervisors have
posed problems
in the past

Plant is located
10 miles from
town, but on
public bus line

Lack Six months of
required on-the-job
experience training

Assume that
subgroup
lacks

. required
skills

Six months
of on-the-job
training

Lack aver- Six months
age of one of general
year of education
education diploma

preparation,
stipends, and
training
(math
emphasis)

None None

None None

Supemsor;' On-site super.
acceptance visory
of enrollees orientation

sessions

None No expected
problem

203.
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uniformly set in place across the country. Thus we think of all of
the programs each called a category vv hich were created: MDTA
institutional and on-the-job training and residential institutional
training for "hardcore" youth ( Job Corps). Other categorical pro-

"'grams included the Work Incentive Program, the Neighborhood
Youth Corps, the Concentrated Employment Program, Operation
Mainstream, Public Service Careers, New Careers,' National Alli-
ance of Businessmen -Job Opportunities the Business Sector, and
various others. The Public Employ ent Program was the last
categorical program created, and al such programs
been called the "alphabet soup" beta se of the w id pread use of
acronyms to identify them.

Histo.rically, programs have consisted of set combinations of
services directed to more or less specific target groups and designed
round a particular set of assumptions relating the causes and effects
of the groups' perceived problems in the labor market. For example,
MDTA institutional training assumes that the primary problem is
a lack of skills or basic educational competencies. Consequently,
the primary services offered are an intake process designed to
identify persons with low skill levels, a counseling process designed
to determine vocational interests, a classroom training service
designed to.impart necessary job performance skills, a stipend
service designed to provide financial support while the person is
being.trained, and a placement service designed to match the
trained client with job openings.

Thus programs are a more or less set package and sequence
of services designed to serve a specific target group thought to be
experiencing a particular problem. A more useful concept is the
service strategy typology. Two definitions are central to this
concept:

(1) Component: A well-defined portion of service delivery
program (i.e., a skills training program, a general educa-
tion diploma program, a work experience program).

(2) Service strategy: The entire path to be followed by a type
or group of applicants from intake to placement to follow-
up. The service strategy includes all the major and minor,
components to be used and the sequence (order) in which
they are used.

20 4
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The familiar service components, some with long histories and
others developed within the last 4ecade, are shown in Figure 7.3.*
Thjs extended list can be categorized in a variety of ways. Most
Labor Department issuances involving CETA use a five-way classifi-
cation,which relates to the content of the components:

( I ) Basic manpower 'services ,
(2) Classroom educ4tion and training.

(3) Subsidized public and private employment

(4) Work experience training

(5) Supportive services
.. .

For purposes of this book, it seems more useful to rely, on a cate-
gorization that is more concerned with the objective of the various
service components. This approach involves four primary or direct
service groupingspichwo secondary or indirect ones:

....
T-,

(a).tfrimary components: ...

(I) Employability improvennt those...which improve
the basic employability of individuals

(2) Job accessthose which remove obstacles that impede
access to available jobs

(3) Job creation those which create jobs for the target
individuals

(4) Income maintenance those which provide income
through, transfer-payment, often attached to,§pine
work activity short of`a recognizable job.

(.b) Secondary, components:

(5) Entry services. those which recruit and enroll man-
power clients and-assess their needs

.(6) SupOrt. services nonmanpower seqices which
facilitate participation in manpower programssorjoln

'I..'
.

The reader who is interested inmorc information on ipecific service components is
referred to the excellent bibliography in U.S. Department of Labor, Manpower Administra-
non, Program Activates and Some, Guide (March )974), and the National League of Cities-
Conference of Mayors, Foot! on Manpower Pianning,(December 1973). Complete publishing
informatidn is given it the references at the endof this chapter.

y to
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1. Entry services
a: Outreach and recruitment
b. Intake
c. Assessment.(including

testing) /
d. Orientation
e. Counseling

2. Employability improvement
a. Academic education

(includes high school
diploma, general education
diploma, and degree
preparation)

b. General education (includ-
ing remedial education ,and
basic education, as well as
as English as a second
language)

c. Skills training (or voca-
tional edu ion; conducted'
in single occ anon groups,
in broad occupational
clusters, or purchased singly
for an indiVidual)

3. Job creation
a. Subsidized employment

(including transitional
subsidized employment and
work experience with either
private or public employers).

b. On-the-job training
(including job upgrading
for in-service personnel and
apprenticeship)*

4, Job access
a. Job development (including

job solicitation and
redesign)

b. Job placement
c. Job retention counseling

r-cIT Removal of artificial
barriers to job access
(including elimination of
discriminatory or meaning-
less hiring qualifications
and practices and rigid
attitudes of supervisors)

e. Equal employment oppor-
tunity measures

f. Job restructuring .

g. Personnel and merit system
- reform

.5. Income maintenance
a. Stipends and living

allowances
b. Work experience training

6. Supportive services
a. Coaching
b. Transportation support
c. Relocation support
d. Health services
e. Child care
f. Homemaking and cOn=,

sumer counseling
g. Emergency aid
h. Residential support

*Categorization Is sometimes arbitrary, and different observers may read
different purposes into vanous components. On -the Job training can be interpreted
as employability improvement or as subsidized employment, depending upon the
employer's intent and performance. Work experience programs such as the Neigh-
borhood Youth Corps, funded under the Economic Opportunity Act, were sometimes .
interpreted as employability improvements, sometimes as job creation, but more
often as a device to give income to youth from poor families. How primc sponsors
treat these functions remains to be seen.

Figure 7.3. Manpower Service Components
.
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A crucial task of the manpower planner is adjusting the mix of
services to chahging labor market conditions. Changes in local
economic conditions have tivo basic impacts on the mix of services:
First, changes can alter the LON. For example, the characteristics
of the unemployed change as the unemployment rate changes. A
rising unemployment rate will generally increase the proportion of
whites, raise the average educational level, and generally decrease
the proportion but not the numbers of the unemployed with serious
barriers to employment. The second major impact of rising unem-
ployment ,ployment on the appropriateness of the service ,

mix is the obvious
decrease in accessible jobs. Not only does the absolute number of
job openings decrease, but the selection criteria of employers are
likely to rise. Competition for available jobs increases, and workers
are generally willing Co settle for lower wages than their skills and
"education would warrant at other times. Placement rates out of
skills training programs fall off. On-the-job contracts are harder to
write. Referrals tend to come less and less from the disadvantaged
population. job creation begins to look more attractive. The pro-
;gram operator and the planner begin to question the appropriate-
ness-of-the-current-serviee -stratetie.s.

The perceptive planner should remain constantly. aware of the
need to adjust the composition of service strategies to changing
labor market conditions. One of the most frequent sources of failitre
in past manpower program decision making, and one of the most
controversial areas in the manpower planning profession, is the
appropriate method of skills acquirement to use for any particular
occupation. Costs vary widely for different skills acquirement
methods. To train by a more expensive method for skills acquirable
by a cheaper approach is a- waste of scarce funds. At times the
handicaps and disadvantages of a particular individual may require
a More expensive method, while a cheaper method would be suc-
cessful for most applicants.*The training method is often more than
simply an approach to skills acquirement, it is.also an access route
to the job. To train for a job by, a training method hich is in
conflict with the "ports of entry" into that job is both xpensive
and -friiitratirik:

There has been need throughout the manpower experience
for a set of criteria to determine which skills acquitTment method
is most effective and efficient for which people, for which jobs,
under what conditions. While such criteria are being developed,
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reliable estimates of the relative ,incidence ot specific barriers to
stable employability within the subgroups included in the upx
are lacking in most loc'al manpower plant at present. These bar-
riers, once identified, can become thk basis for service prescription.

. The problem, of course, is that current methods for predicting
the existence of barriers within population subgroups are inade-
quate for the, purposes of prescription, particular)), in regard to
attitudinal factors. this problem was addresse'd in chapter 5. Until
techniques are 'available for identifying the barriers faced by indi:
viduals, and estimating the incidence of barriers within speific

A - subpopulations, manpower planners and practitioners will be left
with only the' most general notions of barriers, and how they relate;
to particular occupations an service strategies. Nevertheless,
decisions must be made, anErthe planner should do so on the best
information and judgment. currently, available.

a
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e Mixand Staging of
Manpower Services

/s,

The manpower planner not only must make priority choices
. for allocating limited funds among a variety of eligible persons and

. target groups and among a range of possible services to be supplied
to them, but he or she must also be aware of which service agencies
are available to deliver these services. The mix of services in part :\
determines the service delivererOni't only in part. A variety of rela-iitionsbips is also possible between the planning body and the service

, agencies. The prime,sponsor may choose to hire staff and organize
/.

its own service delivery-system though this is generally second
7--

.. Choice. It may choose to assign overall delivery responsibility to one
agency, mocker to provide all services or to act as a prime contractor,
subcontracting various functional specialties to other agencies. The
planning body may itself act as a prime or general contractor, sub-

. -contiiictifig all delivery- services to a variety of agencies. Whatever
the choice, the planning body has the ;responsibility Co design the
delivery., system with effectiveness, efficiency, and relative cost as
the criteria. "

Choice among delivery agents should be based upon some
concept of service strategy: What is to be delivered, toyhom, when,
where ..and how takes precedence over choice of NATO is to provide

. the service(s). The first part of this. chapter is concerned with the
allocation of resources among alternative target groups and service
functions, the second part deals will'ehoice among service delivery
agencies, and the final part focuses on strategic planning.

(

I.

NJ
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/Allocation' among Groups and Services

. The allocation process advocated in this book is a "step". -
approach. Funds are first allocated to problem areas, then to popu-
lation groups affected by, each problem area, and finally among
service strategies designed for each employment preparedness
category within each group. This process is illustrated in Figure 8.1.
In chapter 7 it was suggested that total resources be allocated
among the problem areas after alternative service approaches had
been chosen and prioritizsir Early * chapter 7 the process of
specifying the group affected by each problem was also described.

The next task of the planner is to establish a set of tentative
allocations of funds to these groups and to develop a working
estimate of the numbers of clients the delivery system can be de-
'Signed to handle. An alternative approach would be to design the
system as if it were to serve all of the target groups and to scale
down at a later stage to levels w)thin budget constraints. This
latter alternative is generally more suited to machine models than
iv is to human planning systems. The approach we suggest is basi-
cally heuristic. A tentative allocation of resources to potential
.clients is made, and a rough estimate is derived of the outputs
which the resources will buy. The plannef uses the estimates as
targets for establishing the basic scale, sequencing, and scheduling
patterns of the system. The inputs and the system capacity are
then adjusted to reflectooptimal use of design capacity. The -result
is that at the last step ,of the planning process, the planner has
a usable operational,plan and does not have to rec'cle through the
planning process several times before a usable planis generated.

Allocation to Target Groups
A PST

Allocation to the target grou an be approached in several
ways. A widely used device is the weighted multifactor model.
Factors are chosen which reflect the relStive-Ineed for ma power
services by the group. Weights are given to the factors whi h indi-
cate a judgment as to the importance of a particular fa or. The
planner will also need to determine the appropriate mix of equity
or distributional considerations as related to efficiency considera-
tions for the jurisdiction. Distributional factors are chosen which
indicate the relative heed for manpower services by members of the

t
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group. Examples of measures of need include group-specific unem-
ployment rates, labor force participation rates, income levels,
educational levels, and so on. Efficiency factors relate to the
effectiveness of manpower programs in meeting the needs of each
group and the costs at which they are met. It should be noted,
however, that group-specific relative effectiveness data are, not
common at the state and local levels. Consequeui4, allbcation to
groups will most likely employ proxy measures of social and eco-
nomic well-being as indicators of the need for manpOwer services.

Information on the selected factors is standardized by calcu-
lating the total quantity of need represented by the factor and then
calculating the percentage of the total factor found in each group.
The percentage of need factors is then multiplied by an assigned
weight, reflecting the importance that state and local decision
makers place on the particUlar factor. The sum of each group's need
factors is then divided by the total weighting to yield a set of figures
that represent the percentage of the appropriations which should
be allocated to each group. In Figure 8.2, we have assumed that
a total of S4 million was appropriated and that the decision makers
chose the relative size of the groups, the income levels, and the
education levels as the factdrs which best reflect the needs of each
group. Income was given a double weight becabse in their judgment
the decision makers thought it should receive. twice as much con-
sideration in allocating resources as education and group size. In
determining the weighting of need factors and in choosing the
factors themselves, the planner should bring to bear as much
empirical support as possible. The basic fact remains, however,
that the weighting given to allocation factors will always be more
or less arbitrary. To facilitate understanding and a full discussion
of the implications of particular weightings, the planner has the
responsibility of making the weighting as expliCit as,possible.

High impact allocation is another approach to dividing
monies among target groups. A high impact approach would select
target groups from the group and job sets on the basis of a desired
geographic or demographic concentration. For example, the man -'
power strategy of the local area might be closely tied to an intensive
redevelopment effort in the central city area, the overall redevelop-
ment plan might call for a concentrated employment and training
effort to support the redevelopment effort. Consequently, the

2 1'2-
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'
,

Croup

' TotalAllocation Factors .4 _EL C

Size of group 3,000 2,000 1,500 .6,500

Percentage of all - ..

potential clients 46.15% 30.77% 23.08% 100%

Weight =,- 1 46.15% 30.77 - 23.08% 100%

Those with below -
poverty incomes 1,500 1,500 500 3,500

Percentage of all with
income below
poverty level 42.86%

.

,42.86% 14.28% 100%

Weiglii-= 2 . '7
85.72% 85.72% 28.56% 200%

Those with less than
twelfth grade
education 1,500 1,800 600 3,900

Percentage of all with
less than twelfth,

46.15% 15.39% 100%.grade education 38.46%
, e

. Weight - 1 38.46% 46.15% 15:39% 100%

Total weight 170.33 162.64 67.03 . 400

Average percentage of
value (total weight
divided by 4) 42.58%, 40.66%, 16.76% 100% .

Allocation (average per-
centage of value
multiplied by total

' . .

appropriation) $1,703,200 $1,626,400 $670,400 $4,000,000

Figure 8,2. Example of Use of Multifactor_Allocation Models

I

planner would choose appropriate target groups in accordance with
characteristics of the redevelopment area population.

Whatever the priority system for allocating resources among
groups, it is important to Irk beyond the mechanics and concen-
trate on the objectives of the allocatipn. The technique chosen
should result in an allocation of resources among groups which
focuses on the goals defined in the local manpower strategy.

20
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Allocation among Service Strategies

The selection of alternative service strategies follows the
allocation of resources among groups. The objective of the selection
is to develop a tentative systemic capacity for use in the design of
the client flow. This activity can be approached in several ways.
The curriculum priority matrix and linear programming are
described in this chapter as to useful methods for evaluating
alternative service strategies. The relative cost/effectiveness ap-
proach, described at length in chapter 9 as an evaluation tool, is
equally useful for choosing among alternative strategies: Those
strategies with the highest payoff would be pursued first, recog-
nizing that diminishing marginal returns would reduce the relative
cost 'benefit ratio of each,. making the next most promising strategy
more attractive at some point. Common to all approaches is the
need to account for as many of the relevant constraints as possible.

Curriculum Priority Matrix

The curriculum priority matrix was developed at iike,,Renter
for Vocational and Technical Education at Ohio State Uersity.
This method was designed as a practical tool for integrating
a variety of,considerations into decisions involving the choice and
allocation of resources among vocational curricula. The curriculum
priority matrix employs a ranking system for scoring individual
service alternatives on priority criteria. Table 8-1 illustrates a cur-
riculum priority matrix slightly modified for use in comparing
alternative manpower service strategies for a paqicular target .

group. In the example the analyst has listed nine criteria for choos-
ing among alternative services strategies. For purposes of this
example, the policy emphasis of the planning authority favors
serving the disadvantaged, and therefore this criterion has received
double weighting in the'matrix. Each strategy is then evaluated by
assigning a ranking value to each matrix cell. Prior to assigning the
criteria rankings, the, analyst will have defined each value. For
example, for the entry-wage criterion shown in the table, the rank-
ings go from 0 to 3.

When the service strategies have been ranked on each cri-
terion, the analyst completes the matrix by adding the values across
each strategy and ordering these values as indicated in the far

214
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right-hand column. With the strategies ranked, the analyst then
proceeds to allocate available resources 'amang the strategies. Just
as the*pplicy emphases of the planning authority can be reflected
by the cligice apilaxeighting of criteria on the matrix, the allocation
procedure can be structured to reflect local values an4 perceptions.
Young et al. (1972) offer four alternative approaches as follows:

(1) A training-related placement emphasis

1- (2) A labor market success emphasis
a (a) A low-cost, maximum coverage option

(b) A moderate cost, moderate coverage option

Common to each allocation approach is the need to calculate
a rough estimate of the per-student cost for each strategy. With the
per-student cost estimated for each service strategy, the analyst
chooses the allocation approach and procedures. For example, if
the analyst chooses the training-related placement emphasis, the
allocation procedure would go as follows:

(1) The analyst estimates the net annual related job openings
accessible for each service strategy.

(2) The analyst then estimates the number of enrollees who
need to be entered into each strategy so that the com-
platers available for placement will equal the numbers of
annual related openings, for each strategy.

(3) The analyst then estimates the average annual number of
enrollees who would normally prefer each service strategy.

() Starting with the highest ranking service from the matrix,
the.analyst allocates the available resources by multiplying
the per-student cost by the lesser of (2) (completers needed
to equal job-related openings) or (3) (the number prefer-
ring the strategy).

Funds are allo,..-atcd to the strategies in order of their matrix ranking
until resources are exhausted. This approach to allocation results
in a distribution of resources which ensures that student preferences
are followed until they exceed what the labor market is likely to
absorb.

The second allocation approach emphasizes labor market
success defined by the likelihood of job satisfaction and good in-
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come. The analyst choosing this approach would initially structure
the criteria rankings. to reflect a heavy emphasis on the job satis-
faction and income criterion. As a result, strategies which produced
high incomes and satisfaction would rank high on the matrix. The
analyst would then allocate funds to the strategies, by multiplying
the per-student cost by the estimated number of interested students,
starting with the highest ranking strategy and moving down the
rankings until available resources are exhausted.

The low-cost, maximum coverage, labor market success
emphasis places a high priority on low-cost programs. This ap-
proach requires that the planner complete the matrix with the cost
criterion omitted. Then the service strategies are grouped by cost
and strategies,.with very low labor market success rankings elimi-
nated, after which the available funds are allocated accdrding to
the formula used in the labor market success emphasis. The planner
funds the lowest cost strategies first in order of their decreasing
priority matrix ranking until funds are exhausted.

The moderate cost, moderate coverage emphasis eliminates
.programs costing over a certain level and then funds progrims
accotding to their ranking on the client interest criteria.

Linear Programming

Linear programming cnahles the planner to handle a number
of constraints simultaneously _while optimizing some particular
objective function. Its application to the problem of alloc.ating
limited resources among service strategies designed to 'serve a par-
ticular group is highly approptiate. The use of linear programming
in this context is best seen by illustration; therefore an example is
given below in a highly simplified manner to focus attention on the

?principles involved, ratherthan on the mechanics.

The planner's task is to decide how to allocate $2,400,000 assigned
to a particular target group between two alternative service strategies
proposed in the mix-of-service design. Strategy A' is designed to move
members of the target group into appliance repair occupations, while
strategy Y is designed to move members of the target group into metal
assembler/fabricator positions.

Criteria

The planner wishes to allocate.money between the two alter-
native service strategies in such a way that placement and incomes

211
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above poverty level are maximized, i.e., the allocatir which maxi-
mizes the value of

X Px + Y ./3) =
1p 1p

(

where

X = number train&I. for appliance repair jobs

Y = number trained in metal assembler /fabricator jobs

Py = placement rate for strategy -X decimal form

P y == placement rate for strategy Y in decinial forni*
I

x = estimated income &Om appliance repair jobs

/), = estimated income from metal assembler/fabricator jobs

poverty level income

Comfraintr

The planner determines that the relevant constraints which must
be dealt with at es point'are. (1) cost, .(2) job opportunities, and
(3) training capacity. These three constraints are c in the

,following manner.

Cost
. ,.,. .

Costs are one of the m st common considerations in choosing
between. service strategies. I this example, the planner estimates
that training for appliance repa will take an average of six months,.
while training for metal assembly/fabrication IA. I take an average'.
of nine months. Estimated total costs per may( : onth of training
services for the pInning year are S371.43. Therefore, the planner
estimates that the allocation of $2,00,000 will purchase no more than
4,200 man-months of training, regardless of what mix* of the two
sell, ice strategies is clio,en. *Combining they data the planner can write,.the cost constraint equation as ;e,

6X + 9Y < 4,200 \

Job Opportunities

The labor market analysis has resulted in estimates of the avail,
ability of employ rrint opportunities for the graduates of each service
strategy. The planner conservatively .estimates that no more than
400 appliance repair jobs and no more than 500 metal assembler/-

2.0
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fabricator jobs can be gcces5ible w the prOgram. Consequently, the
---____job-opportunitievconstraints-are _written is"

0 < X .< 500

0 < e < 400,
.

Training Capacity

LimitItions on existing phYsieal capacity of service delivery
are another common constraint on the local manpower planner.

Training facilities represent large investments, and while some short-
ternt modification and substitution are possible, expansion requires
considerably more time. In this example the planner has met with the
probable delivery agent and they have decided that the maximum
number of enrollees which Cari"be handled. by the local Skills Center,
in either,or any combination of these occupational training areas is
600 ,for the planning year. Consequently, the short-term training
capacity constraint can be written as

+ r < 600

The constraint equations are plotted in the graph of Figure 8.3.
A fundamental theorem of linear programming states that the optimal
solution, vill occur at one of ,the vertices of the line enclosing the
solution space.

Having determined feasillle solutions to the probleq the planner
must take the next step of determining ich of the feable solutions
maximizes the objective function. To do ,o requires that the values of
the objective function terms be estimated. Historical program per-

, formance records are useful in estimating placement rates. Income
levels arP a functioniGtges and duration of employment: Conse-
quently, to estimate income the planner needs to obtain an estimate
of entry wages and expected duratioh of employment for the tar-
geted training areas. In the example the planner's estimates are as
follows:

Ertittrated Estimated
Platement _Income

Job Rate - Levels

Appliance repair
workers 78% $7,000

,

Metal assembler/
fabricator 85% $7,500

1
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Inserting these figures and a poverty -level income of $3,500 in the

4

X Y. Px r =
1p 1p

X [3. 7 8(4] [3.85(3:510]

X[0:78(2.0000)) + Y10.85(2.1129)] =-

^X(1.5600) + Y(1.8214) =

The objective is used to evaluate each one of the vertices of the solution
Inc.

Metal assembler /-
fabricator

800- traini

X < 400

100

Appliance
repair

.7.'9°0 training

200 300 400 500 600 700 800

Figure '8.3. Plotting the Constraint Equations

22 a
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The values are determined in Table 8-2. The evaluation of each
of the vertices ihdicates thRt the value of the objective function will be
greatest wrien 400 appliatiae repair workers and inetalaAtiribler"--
fabricators are trained. At, no other point in the solution space is the
objective function higher.

Table 8-2
Evaluation of the Vertices of the Solution Line

Number
Vertex

Total Trained
Evaluation of

X(1.5600) + Y(1.8214).. X Y

1 0 0 0 0.00

2 0 400 . - 400 728,56

3 100 400. 500 884.56

4 400 200 600 988.26

5 500 100 600 962.14

6 500 0 500" 780.00

A more sophisticated approach would involve the estimation
of benefit/cost ratios fdr each service strategy and the formulation
of an objective function incorporating the ratios'. This type 9f
objective function would enable the planner to more easily evaluate
the cost of the various constraints in comparable terms. For ex-
ample, the planner could remove the training capacity or the
accessible job openings constraints and evaluate the new solution,
vertices. The added benefits of the new optimal solution could be
compared to the costs of removing the constraint. This type of
analysis would tell the planner the real cost of limited training
capacity or inadequate job developmen)*

Although this problem has been limited to a small number of
constraints and only two service strategy alternatives, the method,
theoretically, is not limited in the number of variables it can han-
dle. Computer programming exists for treating far more complex
problems. The chief difficulty in applying the tools of mathmatical
programming to manpower planning problems lie's in the reluc-
tance of planners to

%
use otter than "perfect" data. The result:

*Foran excellent introduction to huear programming, see Hughcsand Crawiog, 1972.
' Complete' publishing information is in the references at Ihz clid of the chapter,

221
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"Nothing ventured, ndthing gained:" In fact, linear programming
was developed for use. in business;and planners in business gener-
ally seem much, more willing to use the best data they have and
guess the rest. The data are never perfect, and measures of benefit! -
cost ratios in the public sector will always be subject to debate.
However, the manpower planner, while trying to improve the data,
should .Agin to exploit the available data %yid) the best methods
he or she can bring to bear for the decision-making information
it does,contain.*

Manpower Fleming for Local Labor Markets

7

Having first made a tentative allocation of resources among
target-groups and then having allocated the resources among the
service strategy. alternatives, the -oil:wirier should now -develop

,design for the flow cif clients into a delivery mechanism among
its service components and out of the mechanism, into the employ:
ment opportunities which were the original objectives. The process
of determining this flow is called "sequencing'-.1 (U.S. Department
of Labor, March 1974, pp. J11-31-45; and Scanlon et al., 1971,
chapter V). Very simply, the purpose of sequencing is to decide

chronolOgi of events or. "what goes after what."

Sequencing is accomplished by "stepping through" the service
strategies and ordering their components in such? way ar. tc create
a sequence of service that is designed to accomplish the objectives
intended. The planner should go through this process for ,.each of
the service strategies selected during the previous step. Sequencing,
involves. (1) describing the components which_make,up the service
strategy, and (2) developing a flow diagram of the desired sequence.

The service strategy is defined as the total sequence of services
through which an enrollee will pass in the program. Each service
is a component of the service strategy. The planner begins the
sequencing process by describing all of the components which make
up a service strategy.

Having listed the component services of the strategy, the
planner tlfen develops a sequence for each service strategy.
Table 8-3 illustrates the sequencing of the service components of

'For an interesting broadgauge application of linear programming in the manpower
context ;ee Thelwell, 1972. Publication data are in the references.
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three servicestrategies. The choices at this point are more imagined
than real. Intake, assessment, and other activities designed to bring

.a person into the system must precede everything else. Job develcp
ment, placement, and follow-up activities must follow everything
else. Services designed to change skill and education lei,els should
be ordered so that basic skills needed to comprehend more ad-
anced skills hai,e been learned before they are needed. Provision
for supportive services should be made so that the client can attain
"access" throughout the program. When a tentative sequencing
has been completed the planner should review this work with a
competent training specialist.

Table 8-3
Sequencing the Service Components

Ssrvice Strategy for:

Order of
Service Mechanical Assembly Machine

Components Repair Occupations Operator

Intake x x
- x

Assessment x

Basic education

Mechanical repair
(skills training)

Machine operator
(skills training)

Assembly occupations
(on the job)

x x

(two mouths) (three Months) (three months)

x
(three months)

x
(two months)

x
(one month)

Machine operator
(on the job)

(two months)

Placement

Objective number
placed after
training 500 200 150

223
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the planner converts the ordered sequence of service
components into,a flow chart such as in Figike 8.4. The chart will
enable the planner to graphically test the logic of the ordering of
the component services of each service strategy. When the flow
charts for each service strategy are combined, the planner has a

Y

graphic map of the tentative manpower sericil delivery system.

Lilading the System: Determining the Capacity

After the proper sequence of service components has been
determined, the planner estimates hoW many persons must flow
through the system to achieve the final desired output. Everyone
who enters a program does not go through the entire sequence of
services available. Some enrollees drop out. Others Are placed

re

placement. The planner needs to estimate the flows thr'ough the
system in order to determine the needed capacity of each service
component. The loading diagram is a graphic tool for'estimating
needed capacity.

In developing the loading diagram, the planner first draws
a diagram which will, show the possible flows out of each service
component and the destination of these flows. For example, what
are the possible flows out of an assessment component? Figure, 8.5
illustrates a portion of the needed diagram. The planner develops
a complete diagram of all of the componer:ts in proper sequence
and the destination of flows out of each component. He or she then
estimates the proportion of the flow from each component going to
each deitination. For example, what percentage of those who go to
assessment will drop out? What" percentage will go to direct place-
ment? What percentage will move to the next component in the
service strategy sequence? The planner would develop a table of.
estimated flow percentages for each service strategy similar to that
in Table 8-4. The percentage estimates of flows from components to
destination are used to develop estimates, of the actual number of
persons moving through the system. This is illustrated for the three
service strategies in Figure 8.6.

Scheduling the Flows

The next task in developing the design of the delivery system
is to convert the capacity estimates generated in the construction

22I
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Assessment

Dropouts

Another
component

Direct
placement

lioading_Diagrarn

of the loading diagrams into a time-phased, flow of persons. The
time-phased flow is a plan for the month-to-month inputs, activ-
ities, and outputs of the delivery system. because, the basic unit of
planning is the individual group-specific service strategy, the time-
phased flow must be developed service strategy by service strategy
and then aggregated intp a program4vide time-phased flow.

Thrpe constraints dominate the scheduling of a time-phased
flow: client availability, job availability, and iervice capacity. The
reasons for this are not difficult to understand. There are significant
seasonal° differences in the availability of potential enrollees, for
example. Although there is a great deal of regional variation, de;
mands, for manpower services seem to increase dramatically during
the months of September and October and again in late January
and February. In contrast, the holiday period and the months of
July and August typically see a substantial falling off of persons
seeking services. (School-age youth seeking summer employment
are notable exceptions to this last statement.) Consequently, the
planner must, consider the seasonal differences in the extent to
which persons from the planned target groups will make themselves
available for enrollment.

Seasonal differences in the availability of targeted jobs are
also a constraint on the scheduling process. A service strategy which
"dumps" enrollees on the labor market in December, when the job.
opportunities they were to fill were open and filled in October,
must be, considered something of a failure.

2 2G.
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Capacity constraints are more amenable to modification and
adjustment, but nonetheless must be considered. A basic dichotomy
exists between those service strategies which can best be described
as "batch" flows, and those that ,represent continuous flows. For
batch flows, the planner should determine the minimal economic
size of each batch for slater use in the scheduling process. /Similarly,
the planner should develop an early understanding of capacity
constraints which are likely to be imposed by physical limitations.
For example, suppose the intent is to train eighty numerical-
controlled milling machine operators, there is enough equipment
to train twenty at a time, and the average training time is three
months. If we assume that no aldditiodarequipment can be pur-
chased, /here only one schedule that would meet theObjective.

. rty at one time would
be disastrous.

It is essential that the planner keep these constraints in mind
during the scheduling process. The planner begins the scheduling
process by identifying seasonal job availability and critical capacity
constraints for each service strategy planned. These constraints
become the controlling variables for those service strategies for
which the constraints are judged to be substantial and not subject
practicably to modification. The planner then projeCts the seasonal
variation in potential enrollee availability for each target group.
Having identified the relevant scheduling constraints on.the avail-

Table 2-4
Estimated Flows through Components.

Destination

Comple7..
Basic Skills tion

Assess- Educa- Train- Service Place- Drop -
Origin Intake ment tion ing Strategy ment outs

Outreach 80%

,Intake

Assessment

Basic education

Skills, training

Completion

80%

80%

,

20%

20

10% 10

85% 15-

95% 5

90 0
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ability of each target group and the service strategies designed to
serve the target group, the planner can begin to schedule the
individual service strategies.

The conventional technique for developing the time-phased
flow is to work up the flow, service strategy by service strategy. This
is accomplished by projecting input and output objectives service
component by service component for each service strategy. Fig-
ure 8.7 provides a suggested format for this process. Month-to-
month flows are projected and adjusted for each major service
compbnent.

The basic scheduling process is a trial and error simulation of
the flows through the service strategies. The adaptation of more
sophisticated mathematical programming techniques such as the
job-shop problem, network analysis and queing theory to the prob-
lem of scheduling faced by manpower planners should be a priority
research and development area for the future. While mathematical
programming would appear to offer a substantial improvement
over present techniques, few applications have been worked out.

A Mathematical model with great potential in scheduling
work is the Markov process. A Markov-type model uses a matrix of
transition probabilities to project the flows of persons through
a service delivery system over time. The transition matrix is used to
show the probability of movement from one state (service com-
ponent) to another over a discrete time period. This is essentially
a probability model for a time series, with the desired time series
in this case being the flow of persons into, through, and out of
a manpower service delivery system.

The model is potentially useful for scheduling service strategies
which are basically continuous flows. For example, let us suppose
that we have a set of service strategies that include two or more of
the, following components. intake, basic education, skills training
in mechanical repair, occopation (SKI), skills training in clerical
occupations (SK2), and job placement. Each of the components,
plus two absorbing states dropouts and successful placements
represents all of the states an enrollee can be in at a given point in
time. From historical records and service strategy design specifica-
tions, the planner would develop a set of estimates showing the
probability, of a client's moving from ,one state to another over
a specific time frame. These probabilities would be -updated with

2aa(
fra:S":7-f*,i
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feedback from actual operations periodically. The estimates are
arrayed in matrix form and the probabilities are read from left
to right.*

Figure 8.8 is a sample transition matrix. Ii shows the estimated
probability of client mmement, from each state to another during
a month. For example, there is a 0.450 probability that a client in

'intake will move on to basic education over the course of a month,
and so forth. With this matrix of transition probabilities, the plan-
nerner can simulate the effect of various intake schedules and estimate
the capacity needediti=ths-at different times, as well
as simulate the effects of unusual occurrences such as a large in-
crease in intake.

The planner can use the transition matrix t. simulate the
resultant loading, month to month, of the various c; gnerrts for
a given pattern of intake. For example, let us assume that the plan
calls for a total intake. of fifteen hundred persons in the service
strategies covered by the matrix. Furthermore, the planner wishes
to estimate the effect of a heavy intake of two hundred persons per
month for the first three months and another hundred per month

r the remaining nine months. The initial step would be to create
a table of flows for each component, showing entries, exits, and
carryovers for each component (state). Then the planner would
apply the matrix to each group of entries and transfers, resulting
from previous applications of We matrix, to obtain- the estimated
flows for each time period.

In Figure 8.9, we have plotted several of the resulting time
series. The heavy line shows the intake per month, and the broken
line the required placements. The ftrie lines show the number on
board (an estimate of needed capacity) for the basic education
and skills_ training components as labeled. The planner could also
examine flows in and out of each service component. In this
example, we chose to focus on estimates of capacity. The curves
represent the simulated effect of the chosen intake pattern and the .

estimated transition probabilities. From the plotting, it can be seen
that equilibrium capacity in the basic education component will
be about 120 enrollees and that the impact of the heavy early
intake pattern Will require an early expansion of capacity up to

*For a reasonably readable introduction to matrix methods. we Rogers, 1971. Full
publishing details are in the references at the eAcl of the chapter.
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about iv enrollees (or about three tolour additional classroom
units, &pending on class sizeLand a subsequention--
Similarly, the planner can uk the urve plots to estimate ihe
capacity requirements of the otheif omponents month to month.
For example, the plot of SK2 capacitysrequirements indicates that
for the gi en-pattern of intake and transitions, equilibrium in this
component d not be 'expected to occur during,, the twelve
months of operatio hown in the figure. in contrast, a tear equi-
librium level in S capacity requirements can be Kpected to
occur less than four onths from startup. r

ActualjaPplication of Markov models to state and local man-
power planning are not known to the authors, although there is
suable literature reporting on applications to internal Manpower

lanning environments, Pioneers of this and other 'more sophis-
ticated techniques can certainly expect some difficulties; however;

$ .
we are convinced that the ilext few yea,rs will see widespread

4/1/adaptation and application of numerous p anning methods not now
in the local manpower planner's tool . it. Although the planner
interested in the application of quntitative methods to local man-
power planning environments will not find too Much help in the
plannIng literature, one source, Catanese (1972), is useful in gaining
an overview,of the possibilitios-.-- ,.

Initial'
State (from . ).

Succeeding State ..)

Basic
Intake Education SKI SK,

Pladt9en ucccssful
Compone t Drolmuts Placements

Intake

Basic education
k

SKI

SK2

Placemel
component

Dropout; .-

Successful
placement

,

/'
;

0.450

0.725

0.135 0.135

0.07? 0.100

0.650

0.813

./e"/

i
0.18 0.100

0.100

0.350 ,
A .
0.187

0.200 0.100
I 1.00/

. I

<IT

.

41

0.700

1.00

Figure 8.8. Sample Matri Transition Probabilities .
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Adjustment fat OmstrainA
a

Adjustments for seasonal variations in client availability can
be made in several ways. One such method is to vary the intensity

N
of the outreach effort. Outreach would be intensified during lows
in clieril availability and decreased at peaks in client availability.
Holding patterns are another method which might be designed into
the system to smooth the flow of clients. Figure 8.10 illustrates this
situation. The planner may also deem it necessary to build in
adjustment mechanisms to account for projected variations in job
openings. Again, the use of a .holding status is the most common
adjustment. Figure 8.11 illustrates the app cation of holding to
Smbotli-thell-Ow of clients out ofa service strategy.

Cohventitmal &heduling Process

Current scheduling practices involve a basic trial and.error
exercise. The following process summarizes the core of current
scheduling practice.

Step

_Identify./ the batch flow service,strategics. Establish a required
batch size in accordance with (a) sign cant fixed capacity con-
straints, or (13) flexible opacity needeV throughout the planned
period. Tentatkely distribute the requisite number of batch flows
unifo rvly over the period. For example, if there are a hundred'
planned starts for a batch flow (and each strategy lasts for three
months) and the required batch Size is 25, start a batch every, three
months to get the tentative .flow.

. Step 2

Identify, the continuous flow .service strategies. Tentatively
distribute continuous flows unifornily over the period. For example,
if there are 120 starts planned, distribute them ten to a month to
get the tentative flow.

Step 3

Ideritif nificant 'ob availability constraints. Determine
t e changes needed in the tentative flow required to meet these
constraints. Determine how much of the needed change can be
absorbed-by a holding mechanism. Adjust the flow in accordance

I23- A4
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with the holding mechanism. Adjust the flow in
the remaining change neededlp compensate for
job availability.

Steir .

239

accordance with
the variations in

ht
Project client availability month by month for .each target

group. Determine the difference between the intake resulting from
projected client availability and the intake needed to support the
tentative flow. Determine the extent to which differential outreach
effort intensity and holding mechanisms can be used to absorb this
difference. Reschedule according to the outreach and holding
adjustments as follows:

(a) Reschedule blocks of longer batch flow service strategies
to start and end at peaks in client availability projections
as needed to smooth the flow of clients within the system.

(b) Reseirldule smaller sized portions of shorter batch flow
service strategies to start at the troughs and end at the
peaks in client availability as needed to smooth the flow
of clients within the system.

Figure 8.12 illustrates this recommendation.

41,

Decrease
outreach

=IP =141 .............

44.

Increase
outreach

t
.Projected

client availability

Place "excess"
,intake in No holding

short holding

4

4 46

Desired flow
of clients into

system

Time

1 1

1

Figure 8.10. Pla'nned Adjustments for Variations in
Client Availability

4
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Sop 5

After adjustments have been made according to steps 1
through 4, reexamine the resulting time-phased flows and recycle,
through steps 1 through 4 if further adjustments arc needed.

Assigning Roles among Service Agencies

At the completion of sequencing, loading, and scheduling
the target group service strategies, the planner possesses a time-
phased plan for the flow of clients through a system. Segtientially,
the next step inthe,planning process is the assignment of respon-
sibility for carrying out the work implied by the time-phased plan.
It is obvious that the assignment of roles will have already been
given either implicit or explicit consideration at earlier stages in
plan development. From selection of service strategies to identifica-
tion of capacity constraints, the planner will have already. made
a great many preliminary judgments about role _assignments,.
However, with the completion of.the time-phased plan, these role
considerations must be firmed up in a form For use in plan presen-
tation and for purp' oses. of negotiation.

.
Flow of clients- Projected job availability
out of program V

....._

Holding status Holding
used status used

Holding status
used

Time

Figure 8.11. Planned Adjustments for VariUtio'ns in
JohvAvailability

23d
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i7ew, labor markets are devoid of existing manpower service
delivery mechanising. An early task of the manpower planner is to
make an assessment of the existing service' providers. The purpos)4
of this assessment is to determine the extent to which the various
service providers, taken as a whole, constitute an integrated and
efficient *stem for the delivery of_manpower services in the local
.labormarket

Few words have been usedinore.often with less specific mean-
ing than"delivery system.".Yet every community has agencies and
organizations providing manpower services, and collectively, they
do constitute a delivery system. As a general rule, the character-
istics of the existing delivery ,system can be described, with_an
aside which denotes that there are a few exceptions to most gener-

-;
alizations, The principal public agencies are: the employment
service, vocational and technical schools, junior colleges, commu-
nity colleges, four-year .universities, welfare .agencies, community'
action. agencies, Model Cities demonstration agencies, municipal
youth agencies, government personnel agencies, municipal govern-
ment social services, aging service agencies, vocational rehabil-
itation agencies, and public day:care agencies. The principal
private agencies are. minority group organizations, employer and
business or trade associations, unions, private training institutions,,
private employmen6 agencies, consulting firms, and various fra-
ternal orders and special interest organizations. While the roles of
each actor in the delivery systemsan be approximately identified
in terms of present and past practices, there is no general or specific
agreement on the long-term. roles, functions, or powers of the
actors in the delivery system.-PrObably the most significant chain-
tefiStic to understand is that the actors in the present manpower
deliver; system are not accountable to any common authority in
the normal course of affairs. Each marches to the nine of a different
drummer. Essential to sound manpower planning isthe ability to
.pred:ct and influence, not control, the, roles, fanctions, and
powers of all actors in the Iota, delivery system.

There are four key questions which can guide the. planner in
organizing his approach to the assignMent of roles:

(I)- Who will faeilitatec. eess of persons,to the proposed service
4

1 mix?
(2) Who will guide and Control the movement of individual

clients from one service component to the next?
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(3) Who will deliver. specific services to individual clients?

(4) Who will be responsible for moving the client into
employment? .

It is essential that the planner focus his or her attention on the.

answers td these questions in the context of the local situation.
Generalization as to the efficiency of particular classes of existing
service providers or of a unified single operation over a coordinated
system of semi-independent operators is unwise. Consequently,
the following discussion focuses on basic considerations which must
be given operational clarity at the local level.

"Who will facilitate access of persons to the proposed service
mix?" Any delivery system for manpower services must provide
some method for matching the characteristics of persons outside the
system with the characteristics used to define the planned target
groups, and enrolling these persons in the program. The most
'obvicus choice is between established agencies which have a ready-
made flow of persons coming to the agency for manpower or related
services and the alternative of creating a new agency which will
seek to establish the flow.

Most labor markets possess several established institutions
which might be possible contenders for the access-intake role, such
as the employment service, the vocational rehabilitation service,
the school system, community action agencies, and welfare depart-.
ments. Each of these institutions is characterized by its estab-
lislied flows of potential manpower service clients. Criteria for
choosing among the established institutions or for assessing the
feasibility of' a new Mechanism will vary considerably from com-
munity to community but will usually include some of the _fol-
lowing considerations:

(1) The visiblity pr attractiveness td the population of
potential client as an access point for manpower services

(2) The past or pottential success of each alternative agency
in serving persons similar to the planned target groups

(3) The actual or potential capability of each alternative for
siptaining the required flows of Ni-ollees into the system

--77froarthe p I Miffed --rarge4W

(4) The potential access of each alternative to the necessary
physical capacity
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(5). The availability to each alternative of exper'ienced access-
intake services staff

(6) The prospects of each alternative for establishing effective
\working linkages between the access-intake function and
other significant portions of the planned community
manpower cervire delivery System

(7) The quality and responsiveness of management available
to each alternative and its willingness to meet planned
performance levels, maintain prescribed service and cost
records, and place a high priority on this function within
its total workload

"Who will guide and control the movement of individual
clients from one service component to the next?" The manpower
service delivery system must provide some method for guiding the
movement of individual clients from one service to the next. As-
suming that the person has gained access to the system, who will
control access to specific services? This function is the basic case
management role, which is a core element in most social service
delivery systems. It may be better understood by comparing it with
its major alternative, a situation where clients hold vouchers. In
classic outline, the voucher system operates in a fashion similar to
the open academic scholarship. The person first establishes his
legitimate claim to the voucher, perhaps by an income or some
othertform of economic or social means test. The supporting agency
then issues a voucher, good only for some general purpose such as
purchasing a set qnhntity, of educational services valued at a set
dollar figure. The person then takes his voucher to the education
agency of his or her choice and purchases the educational services
desired. In the voucher alternative, in other words, the client would
manage his own "case!!

The voucher system presupposes that the client's only real
problem is one of income. The client assesses his own alternatives
and prescribes his own "service mix." Provided with the necessary
monetary resources, the client then"purchases the desired service.
The voucher approach has generally been deemed inappropriate
for meeting the needs of traditional manpower program clientele
because, it has been assumed, the clients are not that familiar with
their needs. The preferred delivery method for the pi or has been,
to provide a limited amount of heavily budgeted cash assistance,

24 is
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supported by liberal doses of.in7kind medical, nutritional, child-
care, and other supportIveserVices, laced with doses of mandatory.
social work. For manpower programs, it has been to provide a fixed
service or mix of services that are predestined for the enrollee upon
enteritig that pakicular program,

The fanner has the basic o doll of creating a new mechanism
or of assigning the case management role to ifn establishes agency
that provides similar services. The planner in most communities
will find several existing agerkcies with case management mech-
anisrhs. The most common of these agencies would include the

.employmen't service, the Work Incentive Program teams, the voca-
tional rehabilitation service; the casework components of the local
welfare agency, Concentrated Employment Programs, Opportu-
nities Industrialization Centers, and SER organizations, and some
community action agencies. Again, the criteria for choosing among
the existing agencies and assessing the 1feasibility of a new, mech-
anism are probably different (Or each C..6mmunity. Nonetheless, the
folIowing.cousideratioris possess enough .commonality to be useful
in many situations. The planner should assess the following:

(1) The capacity of each alternative for serving the numbers
and kinds of persons planned to be enrolled in the man -
power system':

(2) The past or potential success of each alternative for serving
ttle'lcinds of persons 'planned torbe enrolled in the many
power system'

(3) The availability to each alternative of staff experienced
in case manageMent

(4) The prospects of each alternative for establishing effective
working linkages between the case management function
and other functional service areas in the total community
manpower service delivery 'system .

The relative quality and respOnsiveness of management
available to each alternative and its willingness to meet
planned performance levels, to- maintain prescribed ser-
vice and cost records, and to place a' high priority on this

(5)

function with its total workload

!Who will deliver specific services to Individual clients?"
There are two basic relaticosliips'the case manager can have with...,

. ,
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the service providers. The first approach is the vocational reha-
bilitation model, often called, the "blank checkbook" approach.
The vocational rehabilitation counselor works out a planned set
of needed services with his client. The counselor then purchases
each of the services for the individual client as needed from a

ide range of service deliverers. For example, the counselor might
arrange' for the client's medical services with a specific private
practitioner, needed education services from an appropriate educa-
tional institution, and so on. The key element is the developinent
of a more or less unique service delivery pattern around the nee&
of each client.

Obviously the rehabilitation agency and individual counselor
might develop shortCtits, based on historical experience, and ar-
range for blocks of services. For example, a block of specialized
medical services might be arranged on one occasion. The rehabili-
tation agency might also find it more efficient to establish and
operate a specific specialized service such as a work evaluation-work
adjustment unit for the excl,psive use of its clients. However, on the
whole, the central mode of operation is to purchase and package
services on an individual client Basis.

The second approach is for the case manager to draw against
more or less fixed amounts of prepurchased services from a limited
number of service operators who provide services tailored almost
specifically to the needs of the planned target groups. In this ap-
proach the manpower dollars are used to prefund service capacity
or to gain, access to service capacity funded from other sources. The..
case manager's choices are generally more limited than they would
be in:the vocational rehabilitatiOn model.

.

both approaches have positive and negative aspects. The
rehabilitation model is obviously the, more flexible of the two and
can offer the client a wider range of services and,sources, but pre-
supposes' greatflexibility and a high ceiling on per-client _expen-
ditures. The prepurchasing model has the,, benefit of establishing
new and specialized service delivery capacity where none existed
before, and is potentially the least costly approach. Iri determining.
which approach is appropriate to the local situation, the planner
should consider the capacity and range of existing services availa le
on a "buy-in" basis and the specialized needs of the planned
enrollee groups. Availability of funds related to the numbers to
be serviced will be an important, constraint. The most appropriate

24
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approach for a particular community might be a combination of
the two approaches, with some services purchased on an as-needed
basis and other specialized or tailored services purchased on a pre--
funded block basis. Only local conditions can determine what the
specific approach should be. \

'Who wilt be responsible for moving individual rhelits into
employment?" Service strategies which prOvide for the movement
of clients into unsubsidized employment require that a mechanism
be established for facilitating a match between a jobless client and
an appropriate job vacancy. Again, the basic choice of the planner
is to establish a new mechanism or tp rely on *existing one. The
principal criteria for making the choice are as follows:,

(1) The probable access of each alternative:6a viide variety
of job openings appropriate to the needs of manpower
clients on a continuous basis

(2) The capacity of each alternative for placing manpower
Clients in job openings which are appropriate to their
abilites and training and which provide relatively stable
employment prospects at a wage level which will result in
above-poverty income levels

(3) The past or potential for success of each alternative for
placing the clients of manpower programs

(4) The availability (present or potential to each alternative)
of staff experienced and competent in the placement
function

(5) The prospects of each alternative for establishing effective
working linkages between the job development and place-
ment function and other 'manpower service areas

(6) The,quality and responsiveness of management available
to each alternative and its willingness to meet planned
performance levels, maintain prescribed service arid cost
records, and place a.high priority on thii function with
its total workload

Focus on Strategic Planning-

As previously stated, the manpower planner should not be-
,,come overly involved in detailed operational planning of specific

A 2 la(
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programs. The core of the manpower planner's work should be the
exercising of bro'ad-gauge, strategic planning skills. Program area
specialists, whether operating as a part of the manpower planning
staff or with a program subcontractor, should be utilized for de-
tailed operational planning. At the core of the manpower planner's
skills are the followin :

. ,

(1) The ability to assess the local labor market and identify
the existence, importance, and magnitude of dysfunctions
relative to the local manpOwer council's goals

The ability to assess and ohoose an appropriate strategy
for attacking the problems identified earlier from a range
of alternative strategic approaches

The ability to recommend an appropriate allocation of
resources among A set of proposed or ongoing activities'
directed at implementing the preferred strategic approaCh

(4) The ability to identify and quantify with appropriate
precision persons or institutions to be served 4- acted upon
by the recommended progratn mix ,

(2)

(3)

(5) The ability to identify appropriate deliverytmechanisms
for implementing the recommended program mix

(6) The ability to assess the effectiveness of the prescribed
program mix in effecting the preferredstrategy and in
achieving the sfatbd manpower objectives '

(7) The ability to articulate the planner's analytical findings
and to effectively communicate his or her recommended
course of action

One of the most widespread misconceptions of novice planners
is that a major use of their technical skills should be in precise
program design and execution.: Curriculum design, the details of
intake processes, fine distinctions between counseling methodology.,
contract monitoring, Management Information System mainte-
nance, and so forth, are needed and valuable functions. The plan-

- tier should arrange for the provision of these services by appro-
priate specialists and periodically assure himself or herself that this
work is progressing. However, the prime task is broad-gauge,
strategic planning.. The planner should concentrateon determining
what should be done and who shotild do it the details and respon-

24
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sibility for execution are the, province or the functional specialists.
The manpower planner continually, immersed in operational con-

, 1-
cerns may be neglecting his or-fier. real function.

At this point in the planning process, the planner should have,
a time-phased plan for the flow of persons into, through, and out of .
the ro osed deliverer system. These flows are based on total service

249

strategy objectives and tentative costs develOped earlier in the
process. The planner will also have a tentative set of role assign-
ments for each servi;p component. At this star, .five basic tasks
remain to be performed:

(1) Negotiation of specific role assignment, details, work-7
loads, costs, and performance standards with potential
contractors a . /

{2) Deyelopment of specific organization an s affing arrange-
ments for the pfavisionof services-

(3) Adjusting the delivery system design and resource alloca-
tiOns as necessary .after final operational arrangements
have been made

(4) Ingallation of needed managem-ent and support systems
necessary ti maintain the system, such as fiscal disburse-
ments and ccounting sys
and repor ng systems

ems, management information,

(5) Installation of appr .nate evaluative reporting .systems
if these canno erived from the Management Infor-
mation System

Essentially 'these tasks should be performed by the various func
tional area specialists whose work should be closely monitored
th'e planner. The planner should make use of specialists in con-
tracts, training, accounting, and information. Guidance can also be
drawn from the current program planning and technical assistance
of federal funding agencies. The planner and the functional area
specialists will find the series of technical assistance publications
developed in support of the fiscal year 1975 CETA planning cycle
particularly helpful in the performance of the various implementa-
tion tasks. Monitoring and evaluating this.serviee delivery is the
subject of the next chapter;
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Evaluation of
Local Progfams

Evaluation is a hallmark of American manpower planning.
Despite the shortcomings of evaluation techniques, no set of public
programs has ever been more thoroughly evaluated. From their
beginnings, the prograMs have been viewed with suspicictn, and
there was demand that they prove their worth. As a new- generation
of American manpower programs begins with CETA, it is unlikely
that this concern with evaluation will diminish, but there will be
a fundamental change in focus. Until now, the emphasis has been
national: "Did the. program as a whole produce sufficiently favor-
able results to justify its continuance?" Under GETA, that concern

4 will continue at the national level, but the new focus at the local
level will be the improvement in service mix and service,delivery
within the .prograin.

'Emphases in Manpower Evaluation

Three principal foci have characterized evaluation in the
manpower field. Tlie first has been concern with the manpower
responses of the organization evaluation of interpal manpower,
programming. The second focus of evaluation has been the national

5 evaluations, directed at the development of workable
,program models, and the determination of the effectiveness of

251
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"a centrally designed mix of programs to meet-0 the expections of

national policy makers. A third focus encompasses the limited body
of methodological and analytical work concerning the evaluation ,

of manpower pr.ograms at the service delivery level. Each w ill be
reviewed before devoting this chapter to the third focus.

Internal Manpower Program Evaluation

Internal manpower programming evaluation ha's grown from
the need of manpower planners tp determine the effectiveness of
their prescriptions for solving the manpower problems of, the
organization. Manpower planning within the business firm or the
public, agency has generally developed as an outgrowth of the
older, more limited personnel function, while manpower planning
at the national and at the state and local levels has grown from the
policy and program responses of the federal governments to do
something about the persistent demographic and geographic

_pockets of_unemployment and underemployment. There is,a dis-,
tinct difference in the professional orientation of manpower plan-
ners working for organizations and those working for federal, state.
and local manpower authorities. fg hand of the economist can be
seen in all arenas. However, methods and language of the micro-
manpower planner = the planner concerned with the internal
manpower needs of the organization heavily into the per-
sonnel and industrial engineering professions, while the federal,
state, and local public manpower planners.seem heavily influenced
by the teaching, counseling, and social work professions.

Much of the evaluation work coming out of the internal
organization context has concerned the effectivenss of efforts to
ensure adequate supplies of managerial or technical personnel to
the organization, the effectivenss of the organization in training
or retraining disadvantaged pr minority employees is a ..tore recent
theme. Another major direction consists of the efforts to evaluate
the eff" tiveness of policy 'alternatives for meeting the manpower
needs f the military. But in all, the emphasis is internal How
well i the organization doing vis-à-vis its manpower needs?
rather ithan the provisions of external manpower services.

For .1good introduttton to the tools and current copt.ern in the internal manpower
planning field, see Burack and Walker. 1972.
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, National Manpower Program Evaluation

2,5

By. Sar the largest and best known body of analytical evalua-
tion work consists of the numerous manpower program evaluations
contracted by federal departments and private foundations. The
fede,ral sponsors of manpower program evaluation have been the
Manpower Administration of the Labor, Department, various units,
in HEW, the 0E0, and the community development units of
HUD. Although these agencies have conducted a considerable
number of in-house evaluatidns, most of the federal evaluation

ct-)resources have been allocated 40 nt ct studies. Private profit
and nonprofit research organizations, bblic and private insti-
tutions of higher education, and to a much lesser extent manpower
program operators and units of state and local governments have
been the most frequent recipients of federal evaluation and research
contracts. As a result, the evaluation of federally supported man-
power efforts has resulted in the creation of a, relatively large re-

ent community..118 II" Self
The choice of the federal agencies over the years to rely heavily

.on "outside' evaluation has had both positive and negative results.
On the positive side the reliance on outside evaluation has resulted
in a more objective body of work than would probably have been
the case if operating agencies had done the work themselves. No
other federal programmatic efforts,in either the domestic or mili-
tary areas have been subjected to the scrutiny of open evaluation by
"outsiders" as frequently or in-depth as have federally supported
manpower programs.

Another positive result of the federal approach to manpower
program evaluation has been the development of a wide variety of
evaluation methodology. While,,it is dqcult to determine the
extent to which national manpower policy has been affected, this
apprOach,has resulted in a substantially improved understanding
of the relative costs and benefits of alternative programmatic ap-
proaches to the delivery of manpower services. The application of
the findings of programmatic evaluation work can be seen in most
of the significant program redesign efforts preliminary to the imple-
mentation of cm.

The reliance on, outside evaluation has also had some negative
characteristics. Because the evaluations were designed to support
national purposes, the evaluation methodologies Which were devel-

.
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oped have generally not been directly translated or translatable for
the'use of manpower planners or policy makers at the state and local
levels., Even where data were gathered which would have been
helpful to these units of government, they have not been fed back
to these units in usable form. This failing had little real impact
until the advent of decentralized and decategorized planning under
the comprehensive manpower pilot programs and their legislated
successor, CETA. As implementation of CETA proceeds, the needs
of state and local mappower_policy makers and planners for.work-
able evaluation methods will become more crucial.

Evaluation at the.State and Local Levels

The overriding purpose of the evaluation of manpower pro-
grams at the service delivery leveris optimization. The state or -

local manpower planner develops a description of the problem,
identifies alternative prescriptions for solving the problem, makes

A

alltalstelteC . lokli IL 1 . a . err' a Ps-aPPr-oPr-i)
gramming to implement the preferred alternative. Another unit of
state or local government or a private organization usually is
assigned to deliver the manpower services designated within the
program, while the planner retains responsibility for evaluating
the results of his or her programming and then reprograms as need
is indicated by the evaluation. However, the program operator or
service deliverer retains, an internal evaluation responsibility to
determine how effectively his or her organization is fulfilling its
assigninent. The intent may be to improve or defend that perform-
ance. The planner assesses both the appropriateness of the mix of
services provided and the efficiency and effectiveness of the service
deliverer, since he or she may recommend change in either.

The state or local manpower planner is generally limited to
reprogramming within a limited range of services that can be
provided from available resources and by alternative deliverers of
those, services. In contrast, evaluation in support of n'ationa! pulky
development must always implicitly or explicitly provide measures
which allow comparison of both the alternative Manpower uses and
the nonmanpower uses of the available resources. Consequently,
from the perspective of the state or local manpOwer planner, the
national evaluators have been ovirly preoccupied with more
absolute measures of, impact translated into dollar terms (such
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as cost/benefit ratios) which .might support the consideration of
all alternative uses of resources but which offer little assistance in
improving program effectiveness. State and local ,planners have
a greater need for evaluation techniques that assess the efficiency
of current operations, measure the short, intermediate, and-Zger
term effectivenss of alternative manpower approaches in behalf of
various target groups; and feed information back, suggesting
improvements. They rarely hae reason to consider nonmanpower
uses of the available resources.

Each of these evaluative viewpoints is appropriate and neces-
sary. If the federal budgetary process is to result in rational
allocation oflimited resources among alternative national priorities,
work must continue on evaluative methods which result in meas-
ures of benefit that are comparable across functional areas. The
Executive branch of government has an obligation to the Legisla-
tive branch which directs the overall allocation of resources (and
to the taxpayers who provide the funds) to assess the relative con-.
tribution to the trational good of alternative -uses- of resources and
allocate and reallocate in pursuit of the general welfare. Any

i
ca alytical effort which results in a more accurate assessment of the.
r ative contributions of alternatiVe uses of limited resources should

supported. However, all too often data reporting systems of
federal manpower programs have bypassed operating levels in the
computation, analysis, and dissemination of useful management
information. - -

National program evaluations could have done more as a
byproduct to offer insights to local program operators that would
be useful in improving their performance. With the advent of state
and local discretion in the choice of target groups, the design of
functional services, and the choice of service delivery systems, the
emphasis must shift. First priority must be directed to the develop-
ment of evaluation methodOlogies geared to the needs of state and
local manpower planners and administrators, without neglecting
the national need for assessment of the overall effectiveness of the

\decentralized manpower approach and of the social returns of this
particular use of scarce resources.

Recognizing this need for decentralized evaluative tools, the
Manpower Administration has issued a simplified evaluative
approach as a technisal assistance guide for,the use of State and
Local CETA grantees. That approach is well designed to meet the
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immediate needs in the early stages of decentralization, but it is

recognized not to be adequate for the longer run. As local man-
power programs will reflect the particular needs of their local labor
markets and populations, so will naluation techniques need to be
sufficiently flexible to adapt to local need. Since CETA represents
only a portion of the manpower action in any labor market, these
evaluative techniques must feed information back concerning the
end results of other programs, in order to optimize the effectiveness
of the entire manpower system. The remainder of this chapter
attempts a modest contribution to filling this void.

Typology of `State and Local Manpowex, Evaluations

Evaluation approaches can be categorized according to
a variety of dimensions. One approach would be to distinguish
between process and product. Process ealuation would focus on
activities, whereas prodtlet evaluation would focus on the results
of a tiviti Ano r a h Could be to classify evaluations by
their methodologies, for eximple, empirical evaluation and partic-
ipant observer evaluation. Time might also be used as a classifying
device. current, short-term, and long-term approaches to evalua-
tion. The choice of evaluator can be a classifying device; e.g., self-.,
evaluation, as opposed to outside and independent evaluation.
This book uses a three-way classification scheme which seems to
reflect an emerging pattern. In substance, if not in emphasis, it is
similar to a classification scheme first offered by Borus and
Tash- (1970).

Three basic forms of evaluation are of prime importance to
manpower planners at the state and local levels:

(1) Operational control and assessment: This includes the moni-
toring,of current operations for compliance with a pre-
established' model of efficiency and general principles of
prudent management; and the regular and systematic
review of current operations against quantitative and
qualitative program performance targets, generally ex-
pressed in a time-phased operational plan.'

(2) A hernatives effectiveness assessment. This includes the periodic
assessment of the success 'and costs of achieving specific
plan, program, and program component outcomes in the



(3)

intermediate time frame._The focus of alternatives effec-
tivenes assessment is the comparison of the relative
effectiveness of alternative strategies for achieving inter-
mediate measures of success.

Outconies assessment: This measures the extent to which
a particular plan is achieving its objectives and goals;
e.g., improVing the employment stability and incomes'
of the target group to which manpower services are being
provided.

A fourth evaluation form impact assessment would in-
clude those analytical activities designed to measure the lorti-term
changes attributable to the program which impinge upon ,partic-
ipants; the labor market, and the community. Impact assessments
seek to assess the extent to which long -term objectives are being
met and should answer the question: In what way would this
community be different from what it is if the manpower program
had never existed? However,, that would require knowledge of such
tiiclirect J as the iiegative -isplaCeitterit effect -eft nerrpartie-
ipants who might have held joie obtained by participants' if the
program had not existed. Present evaluation methodology is not
yet up to this task. Consequently, the manpower planner and
program operator must generally content themselves with the
knowledge. that they were assigned to better the lot of a prescribed
group and satisfy themselves with that achievement. It is an accept-
able and appropriate social decision to redistribute opportunity in
favor of those suffering handicaps and disadvantages relative to
society as a whole. But that choice is a policy decision which then
provides some of the parameters within which the planner plans.
Only the first three evaluation forms are relevant to present
purposes.

The principal types of evaluation measures relate to input,
process, and output. Input measures define the inputs of resources

, into a prescribed process designed to achieve a specific set\of out-
comes. Examples of input measures are staff salaries, equipment
costs, supplies, foregone earnings of enrollees, overhead cost, and
so forth.

Process measures seek to characterize the process employed to
produce specified outcomes. They track flows of persons through
a. series of services, utilization of system capacity, an4 movement

2 53
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out of ancLbetween components of a system. Examples of process
measures include average rraily attendance, enrollments, corn-

,.

ponert completions, rates of aptitude or attitudinal change;
'numbers of termination by reason, and student/teacher ratios.

Oiltput measures describe the result of the process on persons
moving through it. Output measures for manpower evaluations
are designed to measure the change in enrollee characteristics
which best relate to each person's employability in the labor mar-
ket. Examples of output measures include placement rates, pro-
portion of training-related placements, changes in wage and income
levels, changes in skill and educational attainments, and attitudinal
changes.

A program can be evaluated only against the purpose for
which it is intended. The choice of evaluation measures requires
a clear definition of program service or strategy norms. The,choice
Of goals and objectives defines, in turn, the manpower development
strategy of the state or local manpower planning authority. Al-
though hard and fast prescriptions ale felt' in this areatexperience
has shown that the general Corm and specificity of goals and objec-
tives required for each of the major types of evaluation differ. For
example, operational control and assessment requires a se,t, of norms
in the form of a time-phased operational plan. Actual levels are
compared to planned levels (the objectives in this ,case) relating
to costs, enrollments, services provided, an immediate outcomes.
In contrast, outcomes assessment requires a more general statement
or broad manpower strategy which delineates the-change desired
in a specific subpopulation or labor market institution. The choice
of manpower development goals reflects the manpower planning
authority's analysis of, the local labor market and population. This
general approach is outlined, in Table 9-1. The table shows that
the specification of norms for use in evaluation moves from the
broad specification of target' group and desired changes necessary
for outcome evaluation to a specification of services and job types
designed to achieve the desired goals necessary for alternatives
effectiveness assessment, to a detailed specification of periodic
enrollment, cost, service, and immediate outcomes necessary for
operational control and assessment.

The objectives of service strategies are likely to differ con-
siderably. Different objectives might be set for different groups
receiving the slime service. For example, immediate job placement
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after,an institutional skills, training sequence might be the estab-
lished goal of the manpower planning authority for one group,
while satisfactory completion might be set as the prime objective
for' another group. Service components are likely to have multiple

_goals and objectives of varying importance. Consequently, it is
essential that these goils, and objectives be carefully developed,
stated, and prioritized before establishing an information system
and lattempting to evaluate.

The state or local manpower planner- is faced with an
enormous number of possible evaluation measures. Limitations
imposed by costs, as well as rigorous delineation of local manpower
goals and objectives, will help the planner reduce the options and
then 'choose among them. In choosing evaluation measures, the
planner should give consideration to the following suggestions:

(1) Measures ihould be keyed to specific goals, objectives,
and operational indicators.

Table 9-1
Analysis of the Local Labor Market and Population

Evaluation Type
Form of Goal and

Objective Statement Example

Outcomes assessment' Goal statement 1. Improve the 'em-
ployability and
incomes of
group X. -

Alternatives effect- Objective statement 2. Provide group X
iveness with services A,

; B, and C, and
place in jobs of
types 1, 2,.and 3.

Operational control Time-phased operational 3. In period 1, z
and assessment plan number of group X

persons should be
enrolled in service
component C;
y number should
be completed and
placed in jobs of
type 1.

255
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(2) Simple measures should be favored over more complex
measures.

(3) Measures wffiich can meet both local and federal needs
and also the needs of planners and operators are preferred
over measures which meet only one type of need.

(4) The costs of obtaining the information should be less than
the costs of not getting it.

(5) Objective quantitative measures are to be preferred to
subjective judgments wherever and whenever available.

Many or the values and contributions of manpower services can
never be quantified, and there is always the problem that straight-
forward_ comparisons of the dollar returns to investments in the
employability.of alternative target groups may argue for, service
to the "haves" rather than the "have nota," However, subjective

judgments are vulnerable to personnel biases and can justify w hat-
ever one wishes to justify. Subjective approaches to evaluation tend
to. be-exposes of what's wi uUg adMinistradvely, rather than answers
to "What are the results and how can the outcomes be improved?"
The best solution to the dilemma is to stick as closely as possible
to a quantitative approach, weighing calculations in preferred
directions and ultimately making policy decisions by melding
quantitative results with good judgment.

Operational Control and Assessment

Operational control and assessment evaluations are designed
to manage the state and local manpower plans. The two most
common forms of these evaluations are the plan vs performance
analysis and the garden-variety program monitoring.

r.

Plan vs Performance Analysis

This type of analysis is concerned with providing the program
operator, the policy maker, and the manpower planner with reason-
ably current information on the extent to which the program
components arc achieving the approved plan. In fact, this analysis
is best characterized as a tool for managing the plan. It is typically
structured by the conventions and definitions of a management
information syste, which shouldbe built on a flow-process con-
cept, using service centers or key delivery institutions as its basic

2.56
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measuring points. Planned levels of enrollments, cost, services
received, and indicators of immediate outcomes are Compared with
actual levels experienced to determine the extent to which the plan-
is being followed. The difference between planned and actual
levels.is used as a ,basis for allocating intensive on-site monitoring
time and as an indicator of the need 'fOr reprogramming.

Monitoring

Program monitoring is a process of reviewing the activities of
manpower service deliverers against a specific .model which de-
scribes how a particular service should be delivered. In the context
of state and local, manpower program management there are ,two
primary purposes of program monitoring. The first is custodial.
Custodial monitoring seeks to assure management that contract

, requirements, fiscal responsibilities, and administrative guidelines
are being satisfied. The custodial monitoring system also deter-
mines whether the .program operator is servinethe prescribed

zdzda_
monitoring is geTitrally- es rab"Irslied th r"eguTat-,' 7"

periodic basis. ,

r
e

The second genetral form is best called mat-apt-Tar "7-
The operative principle of mftneiral izialitt6fint is""inatiakinent-
by exception." The purpose of managerial monitoring is to deter-
mine the causes of variance in program performanje from planned

0.1rvels and to identify appropriate...remedial xtign5,,,fox.,rnanage;_,
nient consideration.

Information Requirerizents

Operational control and assessment analysis relies heavily on
the grantee, reporting system required of the agency assigned
responsibility for delivering a prescribed set of services. The
records of the reporting system essential to the support of all three
general types of evaluation fall into the following categories:

(1) Records of the characteristics of-the personSlerved

(2) Records of the nature and extent of services provided

(3) , Records of the outcomes and resn.ltS of services provided

(4) Accords of the costs of services

These records are generated around two loci: the individual client
and the service unit. Minimum records for the individttal client

2.57

C.



262 Vilanpower Planning fr Local Labor Markets

would include an entry record, sornr.form of an employability plan
or plans for service, status change records to record movement
among services, and an exit record to record movement out of the:
program. Minimum records focUsed on the service unit would
include an activity record that would account for the quantities of
services' rendered, measured in some standard unit, and a cost
record that would assign all direct costs and a portion of admints-
trative.costS to the service unit.

With access to these minimal records,.the state or local man-
power planner can construct a manpower *gram performance
information system to support operational Control and assessment
evaluation. Several design criteria are ev...ential in the development
of an effective performance information system:

(1) The system should be supportable entirely,, with client and
service unit records.

(2) It should provide information in five essential areas: move-

provided, immediate outcomes achieved, and costs of
services.

(3) It should reflect the status of the operation as rrently
as is practicable, with a capability of being, up ated at
least monthly.

(4) It should enable the planner to conceptualize the sum
total of manpower activity.

(5) It should facilitate comparison among services, service
i.units, and client groups..

(6)1 st importantly, it should facilitate comparison of actual
o erations with planned operations:

Many of ese design criteria can easily be met if the information
system is designed as a continuous - process model. resembling
a pipeli e through an oil refinery. Materials enter the system
continu, usly, move through a series of ongoing modification proc-
esses, a d dien leave the system in various states for a, variety of
destina ions.

The continuous-process model contrasts with the job lot, the
batch, or the project models in which a discrete unit of material is

*Anodified as a unit and leaves thle ^process as a unit,,at which point
if,

0
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another discrete unit can be acted upon. Although it is obvious
that each client is a discrete unit, the system generally`, handles
thousands of persons at a time. For activities such as open-entry/-
open-exit institutional straining, %hich allow individuals to start
and stop at any time, the appropriateness olNhe continuous-process
modeLin Tanpower, service information systems is enhanced
(Figure 9.1.)! The adoption of the continuous-process model allows
the planner to s.tructure a set of common data elements round the
major points of the model. Clients enter, are in the program, and
leave the program.

By slightly expanding this concept and adding a common
time ,unit, the planner can 'design a common data element set.
A minimum set would consist of data elements defined as follows:

(1) In proce,ss: The number of persons who are already enrolled
in the program the beginning of the month,

,

(2) Entries: The number ofp,Fsons who are enrolled into the
Program-during -the. inth

(3) Exits: The number of persons who ceased to be enrolled
- in the program during the month for any reason,

including:

(a), Ear!), termination persons who did not complete the
program and left during the month

Entry
Modifying process

Exit

Continuous flow of material

Modifying process
Exit

Figures. 9.1. The Continuous-Process Concept
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f st .
ures, and "client days of set-Nice provided" should be defined. Some
examples of enrollee characteristics *measurements tied ..to points,
on the flow prOces.s model are as follows: *TA*

Manpother'Planning for Local Labor Markets

(b) Tra.nsfeil to other willpower persons ho coin-
pleted the program and,went into another program as
a part of a planned service sequence during the month

(c) placements persons w ho completed the pro-
gram during the month and were placed in a job
during the marl"'

(d) Completers ui Ito /ding persons w ho completed the
program during the month and are waiting for an.
appropriate job opening

(4) Placements. Persons who complete n initial placement
period during the month and remaidon the job

(5) Job teal ers: Pei-sons ho fail to complete, an initial place-
ment period during the month and leave the job in which
they %vere placed

In addition to the enrollee flow measurements, a tentative set
' els sin . 1/ fat III IP

ye,

(1) Thsadvantage The number of clients at entry who are .

disathantaged according to Labor Depaorn.lent guidelines

(2) Minorthes. Tte number of clients at entry who are
r bers of-racial or cultural minorities

(3) reterans: The number of clients at entry ho are veterans
of military service

(4) Public assistance reciptents: The number of clients at entry
who are receiving public welfare

Some examples of financiAl -treasures are as follows:
*

(1) EspenOtares. The total of accrued expenses incurred du r%
the month the program

(2) Cash transfers: The portion of expenditures transferied
directly to program clients in cash, by check, or by money
order during the ,month

r"

In addition, each ,serNicF unit should 'prOcide a monthly tall) of
"client dais of services provided" during the month.

4
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Care-should-be taken to specif) definitions that match points
in the continuous-process model..The set of common elements
sitould reflect the keir indicators used in the time-phased opera-

4 tional plan and be maintained for each of the components of the
plan. For example, if the plan consists of an intake component,
a remedial education component, an on-the-job training compo-
nent, and a skills training component, the information system
should track the common data elements for each .component.
Figure 9.2 shoes how an information system might track an intake
component.

The common data elements should be supplemented with
additional indicators where the essential inforination is not ac-
counted for 1)) the common data elements. Manpower services are
a prime example of this situation. Counselirft, testing, and assess,.

ment do not lend themselves readily to thecontinuous-process
model, although it,would be possible to track them in this form.

JUtake . J ,s, S 43 N I)
Year

t Dtea
l'Idmied

I.o.el
Actual

14:%r1
. .

In process

Entries:
.

Disadvantaged i .

Veteians

Minorities :

Exits:

Early terminations

Transfers to other's
components

.,.

Initial employment.
period placement's ..

.

'Completers
.

Noncompleters
.

,

Expenditures:
.

Transfer payments

Figure 9.2. §-an-ple Information System Display of Data
Elements Tracking Performance of an Intake Unit

4
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Amore e nt approach wtitild be 'to account fora common unit, .

of service. sequently, the planner might add the number of
Cbunseling'sess nS and the number of assessments and tests given
during the month to the comm_on data elements used to measure
flows through the intake unit. If these services were provided by
a special unit -that, has no other services assignment, the common
data element might be limited to client chgaracteristics or expendi-
tures, or both. In a similar fashion, special work unit data elements

'might be established and tracked by the information system for
other activities which do not deal with enrollees, or do not ,deal
with them over a significant length of nine. .

The program perforniance information system is supported
by a system of monthly service unit reports. The service units
develop monthly reports from their client record files and from
their service activity and service cost records. The service unit
report employs the common data element set, supplemented by any
work unit measure peculiar to that unit. The service unit also
reports the client days of service provided during the month from
its service unit activity record. The information specialist posts the
service unit report to a master sheet monthly. The master sheet
might be used for only one service-unit or for all program compo-
nents. The most practicable approach is to use individual service
unit master Sheets and then repost to some form of program control
board that shoWs the entire flow of activities. The control board
is a device for visually portraying the total manpower program
activity operating in a planning jurisdiction, It is also used to
highlight the comparison of actual with planned perforritiance.
Figure 9,3 shows a simplified control board. (Its sections 1, 2, and 3
correspond to the numbered narrative paragraphs in the discussion
below.)

The Program Pirfo'rmance Information
System in Use

Manpower Planning P LocaUabor_Markeis

program performance information system is designed to
meet the desired requirements specified earlier. It provides the state
Or local manpower planner with an overview of manpower activity
ikthe Nanning jurisdiction and with comparable measures of
program performance against planned objectives., It also gives the
planner a useful tool for conducting operational control and assess:
thent evaluations. To illustrate how a performance information

.1*

1'
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system might operate, a highly simplified example is described,
using a limited set of common data elements in a theoretical plan-.
ning area.

1"
The process begins with a regular review of the planning board

by the planner. (Figure 9.3 illustrates this process.)

I. Durinethe review, the planner notes that the cumulative place-
_ ment rate for institutional training programs has dropped consistently

during the months of September, October, and Vovember far below
planned levels and below the acceptable range of 15 percent variation.
from 75 erceit planned placement.

2. The figures indicate a significant problem: The drastic fall in
the monthly rate has caused the cumulative placement, rate to drop
18.4 percentage points (80.9 to -62.5,percent) or 12.5 percent ,below

;, planned placement levels. An examination of the control board shows,
that exits for September increased substantially, while placementsi,
increased only slightly. This could have been caused by a drastic
change, in labor market demand or, more likely, by the failure of
placement staff to prepare for the completion of training by a class
group in September. further analysis shows that exits returned, to
normal levels in October and November, while placemints continued
their radical decline. At this point, the planner might conclude that
a major problem was develdpirig in the placement function.

3. Tb pin down the problem, the planner would examine the
common data element tables of the component programs. In the case
of "total institutional training,' the component programs Might be:
the metal trades, service occupations, health occupations, and data
processing clusters and the water quality teChnician,.project and
individual referrals. The planner examines component program tables
and discovers that the problem appears to be located in the metal
trades cluster. A low placement "rate from this cluster is icentifiecl' as
the prime source of the problem first noted in, the "total institutional
training" tables. At this point, the planner would probably initiate`an
on-site managerial monitoring review of the metal trades cluster to
ascertain the cause of the problem.

In this example, the use of the program performance infoy-.
!nation system as both an operational control and an evaluation
aid . was demonstrated. The principle at work is management by
exception. Any irregular pattern of performance noted in a prOgram
table Immediately suggests a problem area. Performance is meas-
ured against planned objectives. Uniform measurement provides

,
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a comparable frame of reference for problem solving and decision
making. On -site monitoring activity. is conserved, and attention is
focused on real problems.

As we have seen, operational control and assessment evalua-
tion depend heavily upon a sound information system. With this
system 'in place, regular monthly evaluations can easily be con-
ducted. These evaluations should systematically consider the
following:

(1) Capacity utilization.- compaiison of planned with actual
component capadityAmeasured in "client days of service
provided" or other unique service unit measurements).
The planner would analyze varianc.e from plan, answering
some of the following questions:

(a) Is the variance from plan caused by longer (or shorter)
stays in the component than' planned?

(b) Is the variance caused by overestimation (or 'under-
estimation) of needed capacity?

(c) Is the variance caused by more (or less) entries than
planned?

(d) Is the variance caused by more (or fewer) exits than
planned ?'

(2) Early termination: Comparison of planned with actual early
termination rates. The planner would analyze variance
froin plan by asking the followirig kinds of questions:

.

(a) Is the variance from plan caused by longer (or shorter)
stays in the component than planned?

(b) What are the reasons for early termination? What pro-
portion of them as "positive" (e.g., military service)? Is
a separate measurement needed for positive early

ti terminations?

(c) What reasons do the early terminees give?

(d) Are they terminating because one particular service is
not being adequately provided?

(3) Completions in holding: Comparison of planned with actual
number of persons in holding after the have completed'
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the program The planner would ask the following kinds
of questions:

(a) Is the variance from plan caused by an ineffective job
development effort?

(b) Is there an oversupply of persons (who are in this train-
ing occupation) in the labor market already?

(c) Are the completers undertained (or overtrained) for
the available job vacancies?

(d) Has too-mu-eh (or too little) capacity been provided in
the occupational training area?

(4) Placements: Comparison of planned with actual placements
(generally defiried as "persons who have exited the pro-
gram as initial placements, have completed a specified
initia employment period, and have remained on the_
job' **The planner would ask the following kinds of
quests s:

(a) Is te\*ariance from plan caused by overtraining (or
undertraining)? Are the clients' skills sufficient 167)1-
retention?

(b) What reasons do initial employment period dropouts
give for losing their initial, placement jobs? -

(c) What additional services might improve the retention
rate?

(5) Component completions (transfers and initial employment
period_ placements): Comparison of planned with actual
component completion rates. The planner, would ask the
'following kinds of questions:

(a) Does comparison identify the particular component
responsible foe.the deficiency?

(b) Is the variance from plan sufficient to affect capacity
utilization of other components?

(6)- xpenditures. Comparison of planned with actual expendi-
tures. The planner would. ask the following kinds of
questions:.

(a) Is the variance cussed by underutilization (or over-
' utilization) of the component?

267
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(b) Is the variance caused by understaffing (or over-
staffing)?

(c) Is more (or less) service being given than planned?

(d) How has expenditureper "client clays of service pro-
vided- been greeted?

Have unit costs increased (or decreased)?

Were the planned levels underCstimated (or Overesti-
mated)? What is the source of the mis- estimation?

(7) Transfer payments: Comparison of planned with actual
proportion of transfer payments to total expenditures.
The planner would ask the following kinds, of questions:

(a) Is the variance caused by underenrollments (or over-
enrollments)?

_(b),Is overstaffing (or understaffing) of the component
causing the variabice from plan?

(c) Are clients aware of nonstipend transfers available,
such as transportation allowances and so forth?

(8) Chent (haracteristits: Comparison of planned with actual
numbers of clients with specific characteristics entering
the progr-am or component. The planner would ask the
following kinds of questions:

(a) Are the intake workers aware of the planned Is?

(b) Is more intensive outreach 'required?

(c) Do the planned levels overestimate (or underestimate)
the needs of the population groups with the specified
characteristics?

Alternatives Effectiveness Assessment

Alternatives effectiveness assessment is the principal evalua-
tion tool in state and local manpower planning. This type of
evaluation in ones a systematic analysis of the relative effectiveness
and costs of alternative programs, sere ices. and strategies for the
purposes of determining the most efficient approach to a given
manpower objective. The key operative principle at work in alter-

G 8
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natives effectiveness assessment is optimization. Its focus is tactical.
'Giveq a specific objective, what is the most efficient way to get
there?

Alternaties effectiveness assessment takes three basic forms.
The first form effectiveness analysis seeks to determine how
well a particular service strategy or component is per-Torn-ling, in
terms of program objectives and in relation to other service strat-
egies or components without regard to the !dated costs. The second.

costs analysis seeks to determine the specific costs of serving
a specific target group or of providing a specific service. The third
form combines effectiveness analysis and cost analysis. Relative
cost'effectivehess analysis attempts to estimate the relationship
between outcome measures and cost measures of alternative sets\ ices,
and service strategies. The results of the analysis are usually ex-
pressed as a cost/effectiveness index.

Effectkeness Analysis

Effectiveness analysis is a basic comparative approach w hose
purpose is to determine the relative effectiveness of alternative
approaches to meeting a given objective. The objective might be
defined as sets\ ing a particular client group, training for a particular
job, or maximizing the effectiveness of a specific serious component.

Pteft-are two general classes of measures used in effectiveness
analysis. The first set examines the outcome experience o'ithin the
program as clients move through d particular component or service
throughout second set examines the immediate' outcomes of the
program. Key measures of immediate outcomes include: (1) the
movement of clients into unsubsidized employ ment, (2) the experi-
ence of clients in completing initial placement periods and inter-
mediate term retention p rinds, (3) the movement of clients into
training-related jobs_or to preplanned, upgraded positions, and
(4) changes in welfare status, entry w age. experience of former
clients, and so on.

Cost Analysts

The manpower planner's analysis of costs should be designed
to determine the costs of serving a-specific target group or of pro-
viding a specific service. An economist's view of costs would sub-
sume the range of direct and opportunity costs associated with a
particular program design. Opportunity costs can be defined as the

2G
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value of the benefits of foregone program alternatives. The calcula-
tion of these costs would include the full range of benefits which
might have been received if the program resources had been qi..
rected into Other uses. Opportunity costs would also include loSt
wages to the client and lost tax payments to_the government while
an individual is enrolled in a manpower program. The theoretical
economist would also be interested in a third type of cost; i.e.,
marginal costs. :Marginal analysis would examine the cost change
results derived from adding or subtracting numbers of participants
or units of service. Optimization would require that further clients
or units of service be added until the additional benefits from that
addition equal the added costs.

The planner of the state and local manpower authority gener-
ally will not be in a position to mount a serious effort to calculate
actual opportunity and marginal costs. Generally neither the state-
of-the-art nor the priority needs for basic evaluation would support
the allocation of much of the planner's efforts in this direction. It
is important, however, that the planner keep in mind the concepts
of opportunity and marginal costs and, in an informal way, attempt
to consider these costs in planning and implementing manpower
services.

The key to effective cost analysis is the ability to identify
expenditures with a particular activity and to -establish an appro-
priate measuring unit for that actiyity. Two data bases are essential
to this task. These are the "service unit activity record" and the
"senzifk unit cost record." The former is a continuous record of
"services provided," maintained for each discrete program actiyity
and,- if pOssible, client. The latter is a continuous record of expendi-
tures maintained for cach discrete program activity.

The service unit is analogous to the "cost center" concept
employed in many cost accounting systems. The choice of ser% ice
centers defines the !eyel of precision with which future analyses
can attribute specific outcomes and changes to distinctly different
service patterns. For example, if the service unit chosopris "total
institutional training," cost and effectiveness analyses of various
institutional training approaches will not be easily accomplished.
Although the' level of detail desired for evaluative purposes will
vary from area to area, it is important to remember that recon-
struction of needed records at a later date is many, times more
expensive than keeping records at one more level Hof detail than is
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currently deemed necessary:one ing considerations are useful
in determining the level at %.hich separate sCrice unit records
should be maintained (still using institutional training as the
example):

(1) Costs of training in each occupational area should be
separately retrievable.

(2) Costs of each distinct approach to training for a single
occupation should be separately retrievable.

(3) Costs of each distinct supportive service should also be
retrievable.

op 0 =

(4) Costs of providing the same service from different geQ-
gra'phical locations should be retrievable.

(5) Costs of services distinct enough to be given a unique
name should generally be sepalately retrievable.

(6) Costs of services delivered by an administrative unit large
enough to require a "nonworking" supervisor should
separately retrievable:

The crucial measure next employed in cost analysis is the cost
per unit of service. This cost is determined by dividing the total
dollar &peactitures for an /activity by the number of units of service
provided. The cost of strategies is determined by totaling the costs
of the units of seryice that constitute a given service strategy.

InformatiOn for conducting cost analysis is derived from two
primary data sources. Costs of serving particular client groups arg,
computed from information on set-% ices recorded in the indiidual
client records of former enrollees and from unit cost estimates
prepared by taking historical service unit actiity and cost records
and developing an appropriate historical service unit cost figure.
Costs of a particular service strategy are developed in a similar
fashion. From the file of former enrollees, all the records of persons
participating in the strategy arc remoed. These files are then used
to tabulate the average amounts of all services received by partic-
ipants in a particular strategy. Standard historical unit costs are
then applied to the average service mix to deVelop an average
enrollee cost estimate.
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.

-''. Relative Cost/ ESictiverress Analysis

Relative cost/effectiveness analysis is a method for integrating..
eff tiveness analyiis and cost analysis findings. The object=ive of

yela\ve cost/effectiveness analysis is to determine what results
differint service strategies achieve fur the funds expended.un them.
The final measure employed in cost,"effectieness analysis is gener-
ally a Otto of effectiveness measures o03r costs. This ratio is usuallyL

.expres. d as a st/effectiveness index-. % 'Y
-

A f knativeA4f alio-Mess Assessment in Use e. . -...

The essenti characteristic of alternatives effectiveness assess-
meat is its comparative approach. Comparisons%re drawn among
alternatives relative .to their effectiveness and costs. Simple cotn-
paraatvkmeasur'elare constructed which are used t compare one
alternati4 to ano er on .a specific dimension of effectiteness, costs, .

or both. costs and effectiveness simultaneously.
. 4... - K.: , ---' ..)

e
o illustra-tP(this process, we hale provided an .extended

,sample of teSimplified alternativl effectiveness- which
`- ..

.4 inclulies% limited effectiveness analysis, a' cost analysis, and a
, 4 0...

reiatiim cost/ ectiveness an iyilis. enis example presents an alter-_
6 --

' natives effectivt%ess anafysis .,it Might be applied ,ta a: common
, , .. t .,.

local manpower'planning pro erns namely, gauging the relative
.,

z' ' -e` ost effectiveness of alternative' serviceotrategies in- plating a par-
-.4 f ,

:.
o tionlar; clieflt group in unsubsidized employment.,

CY:;,8,:'. 7 , 3 a_ , -

AISI:assume that the I9j) fig year) manpower plarLof
has identified as a fkr ofity target group unemployed

trlalss:akecleighteenTioAl, v4th less thana high school (comple-
Jim) edtication 641 more than right' Years of education. While the plan

Aloes not iiiiOntify-,specific service rquences for each prioeity group,
enrollment Targets were set arilittojal Manpower program for each

r;ovo. IndRiNlis: were assigned to partiCular semices as openings

7::-;:;;lbeAriife.4yailable and aspe&synapir-fcrences seemed to suggest. The
Specific service gequencesnfsfered (with their identifying numbers for
thig-'exampl) arc:

. ,,, \
I. Mechanical repair occupations

Remedial education Six man-weeks

Mechanic skills training Fourteen man-weeks

2. Assembly occupations

Remedial educatiOn Twelve man-weeks

On-the-job training Eight man-weeks

, 2 7.2
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j 4. Machine °peelers,.

Remedial education
,

Metal cluster .skills
training

On-the-job training
.

4. Various occupatibns

Remedial education

Work`experience

5. Sales occupations

Remedial education
Sales training cluster

On-the-job training

6. Health occupations

Remedial education

Health service cluster
skills training

7. Clerical occupations

Remedial education

Clerical cluster skills
- training

277

Eight man-weeks

Six man-weeks ,

Eight man-weeks

Fourteen man-weeks

Four man,weeks

Four man-weeks

Four man-weeks

Ten man-weeks

Twelve man-weeks )

Twelve man-weeks

Eight man-weeks

Twelve man-weeks

The program' s have been operating fbe,nine months, and the
planners are now interested in determining which service mixes are
most effective in serving specific priority groups so that reallocations
can be made in next year's plait The planners collect the iPlividual
records of terminated enrollees and sort them according to priority
group and service strategy. An examination of the termination record
shows that no male, eighteen- to 21-ycar-old blacks, with the identified
preenrollrnent education levels, were enrolled in the clerical cluster.
With the termination records sorted into the remaining six service
strategies, the analysis begins.

The first concern of the analyst is the effectiveness of the
strategies in producing placements. Consequently, a place
is computed for each service strategy by dividing the total placement
made from each strategy by the total number of terminated enroll
in each strategy. Table 9.2 shows the results of the comparison of the
effectiveness of each strategy forplacing male blacks (eighteen to
21 years of age, with more than eight but less than twelve years of
education).

crent
rate

273
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Table 9-2
Comparison of Service Sequence Placement Rates
.

Number

5

6

Service
Sequence oilinco-

Tor:al Place.
meat.

Plate,
meat
Rate

Elfeethene,s
Ranking

, Meclia'nical repair 75 . 50 0.6667 6
. occupations; ..'.3:,

skilli training
emphasis ..

,

-.

Assembly occupations;
remedial education,
on-the-job training

;() 37 .0.7400 4

Mutilate operators;
remedial education; ,
on-the-job training

67 55 0.8209 '2

Various occupations;
remedial education
emphasis

63 45 0.7143 5

Sales occupations;
on-the-job training
emp asis.

45 40 0.}888

Health o upations: skills 25' 20 0.8000 3

train' g, remedial
education. emphasis

The - analyst ranks the placement rates and develops an initial
impression of strategy effectiveness. However, placements vary in
quality. One dimensidn of the quality of placements is the entry wage
received. To get a better idea of the effect of the strategies in moving
clients nearer the general labor force, the analyst might compare the
entry wages teceived with the averagenonagricultural wage of all
persons in the local labor market. This adjustment is made by dividing
the average nonaglicultural wage into the average placement wage
for each service strategy. The resultant figure is a percentage measure.
ment (Table 9-3). The average placement wage as a percentage of the
average nonagricultural wage can be used to adjust the placement
rate for each strategy for differences in the quality of the placement.
The results of these calculations arc illustrated in the table. Note that
the adjustment of placement rates for difference in wages changes
the effectiveness rankings of the service .,strategies to a considerable
extent in several cases.

The planner might now shift his or her attention to a considera-
tion of the, costs for the alternatives strategies. This analysis would
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Table 9-4
Illustration of Cost per Enrbllee Calculation
. (Machine operator)

A

Senice Needed

Standard
Average per Unit" Cost per

Service Units Cost EnmIlee

Remedial eduation
(man-weeks)

Metals cluster skills_ .

training (man-weeks)

On -the job trtning
(man-weeks)

vvoS experience

Manpower services (intake,
,counseling, or asesjment
incident 4

Health services (incidents)

'Tratisportation. services
(ihcidents)

TOTAL (average)

8 @ S70.3I = S 562.48

6

8

@

@

50.00

83.33

=,

=

300.00

666.64

None, None None

4 @ 12.50 = 50.00

0.5 @ 10.00 =. 5:00

15 @ 1.95 = 18.75

51,602.87

begin with the calculation of average service units receiv . The
= ,average service units would be multiplied by standard uni costs to

,arrive at a per enrollee cost figure. Table 5-4 illustrates the lculation
of estimated, costs per enrollee. The per enrollee cost Tures are
calculited for all of the strategies and compared. Table 9-3 compares
the per enrollee costs for each strategy:

Table 9-5 .

Comparison of "per Enrollee" Costs for Each Strategy

Number Strategy
Costaper Ranking los(rest
Enrollee to Highost

1 Mechanical repair
occupations

51,267.06
210,

2 Assembly dccupations 1,343.07 4

3 Machine operators 1,602:87 5.

4 Various occupations c1,301.84 3

5 Sales occupations .1,067.79 1

6 --Health occupations 1,621,18 6

276
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With the cost esiimates, complete, a relative cost /effectiveness
,index can be computed,, using the following equatrnl:

Average placement
wage as a pd-centage

Placement of average Unadjusted

rate x nonagricultural wage x 100 cost/effect-

Average cost per enrollee
1/4 1,000 = iveness

ratio

The unadjusted cost/effectiveness ratio is put in the form of an
index by calculating each service strategy cost/effectiveness ratio as
a percentage of the snm of all unadjusted cost/effectiveness ratios-.
The result is an index figure useful for comparisons with other service
strategy indices. Differences between cos. Li/effectiveness indices .can be
read as so many percentage points more (or less) effective than :...
Table 9-6 shows the cost /effectiveness indices for the six alternative
steategies...

Table 0.6 .

Cost/Effectiveness Indices fox Alternative Strategies

'Number J. Strategy

2

Impact Assessment

Cost/Effectiveness -
. Index

Mechanical repair
occupations

109.49

Assembly occupations 98.02

Machine operators 99.69

Various occupations 86.56

Sales occupationi 120.12

Health occupations

The realm of impact assessment includes att of those analytical
activities 'designed to measure long-teim Changes attribtiiable to
the program op participants, the labor market, and the community.
Impact assessment ,seeks to assess the extent to, which long-term
goals are beihg met, whereas operational control and assessment
and alternatives ,effectiveness assessment measure operational-plan
and objectives achievement. Borus and Tash /1970) identify bene-
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ficiaries of manpower programs as society, participants in the
programs, employers, and government. The goals of society for
Manpower programs foCus on such aggregates as gross national
product, the distribution of income, the distribution of employment
opportunity, and the reduction of the unemployment rate. The
goals of the individual participant focus on thcise benefits which
directly accrue to him qr her, such as increases in earnings and
income and increases'in satisfaCtion."The goals of the employer also
tend to focus on those benefits which directly accrue tohim, such
as increases in productivity. The goals of governments,for. man7

'power programs *hide the goals of society, the participant, and
the employer, and in addition include the improvement of the
government" budgetary position.

Impact assessment in its broadest sense would include efforts
to' measure the extent to which all of the goals of the various bene-

'fic'iaries are met. Impact assessment in the context of state and
Inca' manpOwer planning. is more limited. The state and local
planner will generally not consider ncinmanpower alternative uses
of the available manpower allocation. The focus of state-and local
evaluation is on the comparative advantages of alternative ap-
proaches in making changes in the distribution of employment,
underemployment, involuntary nonparticipation in the labor
market, and other local labor market pathologies amenable to state
and local manpower solutions.

Central to impact assessment at the labor market level is the
comparison of detailed preenrollment and post-program infor-

,

mation for asample group of enrollees, with detailed _information
on a control group o persons who did not receive manpower
services. The operational mode is essentially that orthe experimetl:
A homogenous group of persons experiencing the same probleins
in the labor market is divided into an 'experimental group and
a control group. The expelimental group is given a specific set of
Manpower services under controlltdiconditions, while the control

*up is left to itk own devices. At some point after the experi-
mental group has completed the program, a set of economic, sricial,
psychological, and educational measures are _taken of both the
experimental and control groups. These measures are compared.
with similar measures taken prior to the enrollsient of the experi-
mental group and the preenrollment and post-program measures
"compared for the two groups. If differences are noted,. the analyst

.'s 9 e
":`
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develops a .probability statement which indicates the extent to
which the differences can be attributed to the manpower services.

The analyst should also estimate how long these differences might
be expected to persist into the future and then compare a derived
estimate of the future stream of benefits to the total costs of the

manpower services provided. The result is known as a cost/benefit

ratio'.
The difficulty in obtaining reliable control groups is the

principal limitation on the widespread use of this form of impact
evaluation. One chief limiting factor is the necessity that the con-
trol group be drawn from the same population as the experimental
group in order r the comparison to have statistical validity.
The statisticall deal approach would be to contact all persons
eligible to enter t e program prior to implementation. Then, on

a purely random basis, persons,would be designated for the experi-
mental or the control group. At this point an appropriate random
sample would be drawn from each group and extensive preenroll-

ment interviews given, The experimental group would be enrolled

- -in the program, while the control group would be left to its own
devices. One year after completion of the program, follow-up inter-
views would be taken of both the experimental and control group

, samples. Sufficient resources would be available to contact a .reli-
able proportion of both groups for the follow-up interview.

The result of this process would be a statistically reliable

r- control group. The reasons for the rare use of -statisticallyikalid

. control groups are obvious. Aside from the money resources
required, the legal problems involved in denying service to an

, eligible-person, the preselection problems, the time period involired,

and any number of other substantial problems have all served to
limit attempts at impact evaluation, using a statistically valid

control group. .

Numerous alternatives to random control-gtiou'im. have' been

suggested and, tried. Retrospective control groups are the most
commonly used nonraodorn alternative. The analyst uses those

persons who qualified for a program but who did not enter. How-
ever, the size and direction of the bias introduced by this technique
is unknown. Other studies-hav attempted to retrospectively Match
former enrollees with person who never applied for the program

-;-, which again results in tin nown biases. Finally, 'some studies

have employed the "before a d after" device on the enrollee group

9
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itself; in 'effect, using the experimental group as its own control.
Again the sources of potential bias are substantial. However, if care
is taken to make adjustments for prevailing wage and employment
trends and to take into consideration other evidence as to change
in the levels of economic activity so as to estimate what would have
occurred in absence of the program, before and after comparisons
can give reasonable control guidelines at 1OW cost. Finally, another
approach to iITh control group problem has been to develop "paper"
control groups by matching enrollee characteristics to records of
persons with similar characteristics in Social Security and other
agency files. The problem here has been the lack of sufficient
matchable characteristics to ensure that the experimental and the

..,paper control groups are really from the same universe.
Practical solutions to these problems have not yet been found.

T,he simple rejoinder that the local grantee select a control
group from the eligible applicant population is neither satisfying
nor appropriate at this point. It is certain, however, that practical
Solutions to this problem should be placed high on the priority
list 9f manpower research. Meanwhile, the evaluator must do what-
ever possible to assure that what is being measured is actually
a change which the program caused.

Even with the control group problem solved, however, the
requirements of an impact analysis would be only partially
achieved. To measure total impact, the planner would have to
know what happened to other members of the labor force, the
labor market, and its institutions.

Outcomes Analysis

Outcomes analysis offers, the state and local planner an inter-
mediate approach to impact assessment. This kind of analysis is
basically an extension of relative cost/effectiveness analysis. Exten-
sive pre- and post-program labor market experience interviews are
taken from a statistically valid sample of program participants.
The sample would generally be chosen at program entry. The.size
of the sample depends upon the statistical confidence level desired,and the size of the groups for which the planner wishes to make
evaluative statemenv. The proportion of the total enrollee popula-
tion sampled increases as the desired confidence level goes up and
the number of population subgroups under analysis increases. If

280.
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preprogram interviews are to be conducted at program entry, the
planner is required to develop rough estimates of the number of
entrants who will be enrolled in each strategy from each population
subgroup under analysis. These estimates are then used to
determine the sampling proportions required for specific `Confidence

; levels.
The interviews are designed to collect information on changes

in employment stability and intensity , as well as changes in income,
dependency, and other relevant indicators of social and economic
well-being. These measures of change are combined with program
cost data to generate estimates of the relative cost effectiveness of
alternative service strategies and occupational training areas over
the time period. The most common form of outcomes analysis
involves the comparison of the change in pre- and post-program
income will program. costs. This form of outcomes analysis requires
the calculation of three important measures on each service strategy
or subgroup from sample data collected in the 'pre- and post-
program interviews. The first term, a measure of average employ-

t intensity, is defined 'as

Sum of weeks employederage employment intensity
4 Sum of weeks out of

the' program

This term provides an average measure of the proportion of poten-
tial working time actuallywOrked by the group. The planner would
.next construct an estimate of weighted hourly earnings defined as

Sum of peiiod of
employment X hourly

Weighted average earnings
hourly earnings Sum of weeks\-(kmployed

This term provides an average hourly earnings figure which is,
adjusted for thek, differences in the amounts of time worked by
individual memlSers within the group.

The third key term is a, post-program estimation of average
annual income which is calCulated by multiplying/ the average
employment intensity term by 2,000 hours to estimate the propor-
tion of available working. time during a year which each group
can be expected to be employed and then multiplying th9 result
by the average hodrly earnings figure.
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Table '9-7 illustrates data abstracted from the post-program
interviews needed for the development of outcome measures for
a single service strategy. From the data in the table the planner
can calculate the three key outcome measures as follows:

1,130
,Average employment intensity

1,
0.87 (1)

, 1,300

15997.
Weighted average hourly earnings

2,
$2.65 (2)

4 1,131

Estimated average annual 0.87(2.65) X 2,000
post-program income

= $4,611.00.
These measures are calculated for each service strategy or group
under study. A set of equivalent measures is then calculated from
data on the same population from the preprogram period. The
pre- and post-program measures are then compared. For example,
the planner might compare, changes in employment intensity or
annual income and note differences between the strategies or
groups. A more useful analysis would be to combine the changes

Table 9-7
Base Data for Calculating Key Outcome Measures

V
Participiont

(A)

Period out of
Program
(Weeks)

(B)

Period
Employed

(Weeks)
(C)

/ Me rage
Hourly Earnings

(Dollars)
(D)

Weighted Earnings
(C: X Er= E)

(E)

A 26 15 $3.15 $ 47.25

B 26 20 3.05 61.00

C 26 10 2.85 28.50

D 26 24 2.95 70.80

.
N 26 21 3.20 67.20

TOTAL 1,300 . 1,131 $2,997.15
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in the key -measures with program cost to get a form'of the now
familiar cost/effectiveness ratio. ,

Using change in estimated average annual income as a meas-
ure of relative effectiveness the cost/effectiveness ratio can be
defined as

Change in estimated

Cost/effectiveness ratio
annual average income
Average cost per enrollee

Table 9-8 illustrates the calculation of cost/effectiveness
indices for six service strategies.with information obtained in the

pre- and post-program interviews-In rows 8 and 9 of the table the
cost/effectiveness ratio is indexed by dividing each ratio by the
average ratio and multiplying the result by 100. For comparative
purposes, row 10 shows the costieffectiveness indices developed for

the same set of service strategies from the example of alternative
effectiveness assessment. A comparison bf the ranking of the two
sets of indices shows the effect of the inclusion of follow-up data
and estimated annual income change in the evaluation- design.

With the addition of a control group, the outcomes cost/-
effectiveness measure can assist the planner in determining the
impact of the service strategies on the measured employment,. wage,
and income changes.

The developtnent of cost/effectiveness indices based on out-
comes data can assist the local manpower planner in identifying
which of the alternative service strategies was as the best investment
on behalf of the target group. The planner should be cautioned?
however, by the tentative nature of the income estimate. This
estimate looks at expected change over the first post-program year.
Without continuing follow -up, the planner cannot determine how
long an earnings differential resulting from a service strategy will
last. However, if it results from a basic improvementiu an enrollye's
employability, the differential should endure over an extended
period.

Outcomes assessment offers the local manpower planner an
evaluation tool well suited to his or her needs. Although it cantbe
improved by use of control groups, it is not dependent upon thein.
The outcomes assessment cost/effectiveness measures are not cost /-
benefit measures. Relative cost/effectiveness analysis: seeks to

. answer the question: "Given the piission, ,what is the least cost
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means to achieve it?" That is, given the funds for manpower pur-
poses, what is the best manpower use of the resources? Cost/benefit
analysis tests whether an activity was worth undertaking. Did its
benefits exceed is costs? Should the resources spent on manpower
programs have been put to other uses? Relative cost/effectiveness
considerations are the state or local manpower planner's primary
`evaluative concern.*

Uses of Evaluation

Evaluation, of course, is but the means to an'end. For the
state or local manpower planner, that end is optimal results from
available resources. How efficiently are the services being delivered?
Are the right services going to the right people? Is there a mix, of
services and a service strategy that would be more effective for the
target group? Is the agency delivering the services functioning
efficiently? Or would some other agency do, a better job?

The only purpose of the evaluation step, therefore, is to modify
the program'as indicated by the results of the evaluation. No
simple, overall evaluation of program worth will suffice. Ideally,
every cross classification o f t arget group, service mix, and delivery
system should be evaluated s.6parately. Whom Co serve is primarily
a political and value judgment. What services should be-provided
and who should provide them is a technical and, it is hoped, objec-
tive measurement decision. Politics may intervene, but if it violates
the rule of effectiveness, the cost of that violation should be clear!
recognized.
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The Politics of .

-Planning*

V

a

Identifying problems, choosing objectives, eXTMining alterna-
tives, and implementing, monitoring, evaluating, and modifying
programs the-cjassical planning steps for the 'manpower_
planner breaks down into the tasks of sdetertnining whom to serve
and What jObs to seek for them, identifying fhe'birriers which stand
between them and satisfactory employment, deciding what mil of
services will have the best probability of surmounting the.barriersc'N.
choosing the most effective delivery-of those services, and 'Monitor-
ing and evaluating the program. It remains to discnss the envi-
ronment withiri which all of this must, occur.

k

The Political Environment

Planning, as for nearly everything else encompassed by the
manpower fieldris a means, not an end. The pals are clear and
relatively uncluttered. (1) a successful and satisfying working cared.
for the individual, and (2) efficient use of available manpower
resources for the economy. This book has concentrated on planning
for the needs of those individ als who face various disadvantages
in obtaining satisfactory emp oyment and therefore the job is
the thing. With the goal of a s tisfactory working career clearly in
longer range focus, the planner knows that an immediate job or
preparation for it is the, beginning objective. Planners must assess

291
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the strengthA and weaknesses of their position in pursuing that
objectiv and must perceive realistically roles to be played within
the prevailing environment which will maximize influence over
the manpower system.

Sources of Influence

Maripow,er planners for state and local prime sponsors operate
in an amorphous political environment. They have no political

_power of their own but must depend for influence and 'clout" upon
the power of governors, mayors, or county executives to whom they
are ultimately responsible.71-lowever, their distance from, contact
with, and influence upon "any elected official will differ widely by
circumstance and issue. In some cases the distance will be great,
yet little can be accomplished without at least the appearance of
power. Power in politics is counted in votes, dollars, patronage jobs,
and public services. Manpower planners have direct control over
none, but can have some impact upon each, antl-ft'om that must
garner whatever influence they are to exercise.

An, anomaly of the centralized manpower concept is the
negative political reward system. It is assumed that local politicians
have a better fix on the needs pf people and labor markets within

A
their jurisdiction than is possible from a national or even a state

"Lr

level. This is undoubtedly true, but with two geservations. Does the
politician have '(a) the incentive to care, and (b) the,:expertise to do
anything about it? As noted earlier, the customers.for manpower
services to date are a group not large enougWor cohesive enough to
reward significantly 'political officials who serve them particularly'
well. At the same time they may be able to do the officials damage
.if the officials, do not serve the customers well enough. Yet doing
a good job for the disadvantaged is as likely to bring negative as

. positive marks. from the remainder of the'populace.
It is for this reason that most mayors did not choose to take

over community action agencies when the Green amendMent to the
Economic Opportunity Act authorized them to do so. They didn't
want to be responsible. for unpopular and perhaps unsuccessful
programs. For the same reason, several governors have-encouraged
local units to accept CETA prime spo9sorship when, they might have
easily been convinced to join a statewide consortium. Mayors rarely.
enjoy the latter luxury because refusing to participate would appear

28"I
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an abrogation and a refusal tosaccept needed and available funds.
Serving the unemployed in general and such special groups as
veterans can be more politically rewarding. There will be fewer

'people receiving manpower.sen ices in the future than in the past,
but to whom they Ovie.any gratitude for service will be more clear.

The manpower budget is a significant amount of money when
focused upon a limited target group in a .pariictilar jurisdiction.
Planners, of course, influende the distribution of funds among
agencies first and citizens thereafter. However/ the service delivery

agencies are what planners are most interested in being able to
influence. T,he/planner's power to reallocate funds, and therefore
to exercise clout through the budget, again reflects back to relation-
ships with the political executive. The planning councils upon
which both agency and target group representatives normally sit
are customarily athiSory in nature, with the staff reporting ulti-,
11-lately to the executive rather than to the council as such. The
planner's ability to direct the allocation of funds among agencies
is measured by his or her influence, relative to theirs, over his or
her principal.

_

Tht planner's impact upon staff slots M the planning office is
astrength, but these;are few compared to the staffjobs in the service,,
delivery agencies. This influence over the ultimate jobs in the labor
rharket tow* which the clientS are being directed is limited to
those: which subsidization can provide. tmployers are jealous
of they hirihg prerogatives, artd only the unions (by labor market
power) and government (by regulation) have been able to wrest
away any job control. lanpoWer planners have no market power
to win job control. They can only plan to prepare people.to com-
pete successftilly for a(,'ailable jobs, tO'persuade employers to accept
a civic ditty; or to `,`bribe" them by subsidizing private or2public
employmat. Yet eventually the mat ewer clientele must learn
to face labor market forces and compete successfully with other
_claimants for ihe same jobs.,,

PlanhCrs /Cannot exercise influence in the labor" market by
tipertiseln the provision of labor market services. Their expertise
is to plan, to review, and to evaluate, not to deliver. Delivery of

`services is the expertise or service agencies which the plannermust
involve by alliance, The manpower planner purveys a product.

considered substandard aid,, passed o,.er.by the potential customer
2- the employer. He deals in the economics of Misery and wrestles

7).



294 Manpower Planning for Local Labor Markets

daily with residual problems, left over from a long line of attempts

to solve the same set of problems.
Yet_the manpower planner*, like most others in the manpower

field, is_driven essentially by compassion. Why else` operate in
a field of uncertain tenure, deep-seated and complex problems, and
limited public praise? The only explanation is a desiietti make
life better for one's disadvantaged unemployed or ill-paid fellows.
The motive is the personal welfare of others. The stock in trade is to
perceive need and then parlay limited resources and limited influ-

enee into effective .programs of employability and employment.
The politics of that assignment are lat least as important as the

planning. as,

A unique aspect of the cErA legislation is that it gives the state
and local manpower planners (or, more accurately, their principals)
some control over no more than two-fifths of the funds available
for employability and employment programs, and expects them

to plan.for the whole of it and more. Co'ordinated planning encom-

passing .the full range of available services and resources for the
disadvantaged is essential to success. Yet the only incentive for
participation by controllers of non-cETA resources is conviction

,
that the results can be better for all. , ,

Non-cErA manpower programs avoid some painful decisions

by tending to be limited by law to a narrowly prescribed servicet
population the physically end mentally retarded, welfare recipi-

ents, and the like. CETA, on the otherlhand, uses terms such as "the
disadvantaged," "the unemployed," arid "those most in need of
manpower services."_ But these are very inexact definitions, appli-
cable -to populations many tiints larger than available budgets can
serve, and offering no clue as to the r rcasiLisfoyunemployment

and poyerty. .
.

CETA may prove to be .disadvantageous to the disadvantaged
or, more accurately, to minority groups. Community action agen;
cies and racially pnd ethnically oriented service organizations
emerged from -the conviction that old-line agencies could not and
would not serve the poor; particularly the minority Spoor. These

new community-based organizatio?is, on the whole, Xever became

particularly effective as deliverers of services, but they ha 'SPk
impact on local and even national politics by giving co I of.

sil

budgets to the formerly powerless. Tile older agencies profited from ,

the experience by changing to meet the unfamiliar competition.

2 81)
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Under CETA, the power will rest with offices of elected officials, and
the services will be provided primarily by the old-line agencies.
Comr4unity organizations will likely have no significant represen-

t tation on state and local manpower councils, unless they v igorously
pursue it. There will be.representatives of targei populations, but
that representation has rarely involved significant power. Com-..
munify 'organizations like the Opportunities Industrialization
Centers and SER will be sufficiently influential to get their "piece
of the action" in some places, but for the most part, that may be
more crumbs than slices.

A direct loss will be the numbirs of minority people who had
access to staff slots but now will face all the merit system obstacles
of government employment. The minority community and com-
munity-based organizations can gain a voice in the planning process
if they demand it. But it will be a major responsibility of the plan-
ner in planning, monitoring, and evaluating to assure that the
commitment to equal employment (and other) opportunity is not
weakened. The planning staff through their distribution of service
delivery assignments and their contracting authority can manipu-
late fiscal and delivery systems by requirement or policy. The
compliance of the most obdurate agencies can be radically modified
if the anxiety of agencies to in in the competitive contracting
environment is exploited fully and if the elected official will
back the planner.

Support for the Planning Strategy

Change does not occur in a vacuum. For this reason the
okig4:1'

as understands that he or she,must possess more than
competent analytical skills to bring off any needed change in the
existirrg service delivery system. The support and confidence -of
higher political or administrative leaerership is, essential to the
planner seeking'to act as change agent.

For example, assume that from g series of evaluative studies
Or analyses of administrative 'procedures the planner determines
that a consolidation of the present intake system could "free up"
the sere ices of several intake workers, v./ho could then be reassigned
to job development teams which the planner's analysis ha§ found
to be understaffed. The intake units are presently under contract
to a community-based group, while the job devIelopment teams are

29Q



296 Mand)ower Planning for LocalI Labor Markets

under contract with the metropolitan Office of the state employment
service. The planner's proposal would consolidate three small intake
units in neighborhood centers into two centerssaha transfer four
;ntake workers to two existing job development teams.

The planner brings the proposal before the inetro.manpowNer
council, the city manager is.chairman of the meeting, and the
metro employment service director and the director of the
community-based organization are memberi. Two pages into the
proposal and the employ ment serNi director and the community
organization director have raised half a dozen questions, running
the gamut from merit system problems to a "sellout" of fhe people
search., The city manager tables the proposal, perhaps sets .up
a subcommittee, and is wondering if the planner he hired six
months ago is the right man for the job. The planner in turn has
added new "evidence" to his long-standing file on bureaucratic
imperialism and gutless city managers.

The. problem goes beyond simplistic human rplations. Of
course the groundwork should have been laid before/the meeting
started, the council chairman should have been involved !Ong
before that, and the directors of the affected avnicies should. have
been given advance notice and the opportunity for a critique and
for proposing alternatives to thu proposal. But beyond these surface
processes lies the need for the planner to understand and respect
the simple realities of the conduct of public business and bureau-
cratic manners.

Too often the planner sharpens his technipal skills to the
neglect of his bureaucratic ones. Perhaps this is the result of the,
long ego-destroying years' of the cAmPsexperience or the,inexperi-
ence of the novice freshIrom graduate school. Whatever the reason,.
a thorough study would probably show that at least as many sound
proposals for change have been mismanaged by the planner in the
decision-making process as have been stopped purely by bureau-
cratic turf fighters.

The novice planner might say `"Who needs them?" Under
CET4, the city has the money. "If they don't knuckle under we'll
drop both their contracts; set up our own sy5tem." The reality is
that there are probably very few places in the country where such
an action would bring better results.' The prime sponsor controls
the smaller fraction of the manpower resources in almost every

. community. The employment service has a continuous flow of

291
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target group persons, as well as the largest source ofjob orders, and
a substantial amount of-employer contact. Schbol officials control
most of-the training capacity. Unions control key access points to
a significant number of the "good" jobs, and community organi-
zations often have the only real bureaucratic access to key target
groups. The rehabilitation service generally provides the only
intensive client assessment units, and day-care access is generally
the province of welfare agencies.

The effective planner seeks to maximize the coordination of
all of the available manpower service resources in ,order to create
an integrated, effective, and efficient set Of manpower services in
the community. The prime sponsor's CETA dollars are generally
best used as a catalyst for bringing about coordination and for
"filling in" those services needed to create a complete system.
Dollars spent duplicating services or facilities that would be pro-
vided from other sources should be kept at a minimum. Each case
of duplication must be considered a failure in planning. Although
planners ar5 not fully to blame in every' case, they must share- part
of the blares. nonetheless.

What then, exactly, is the notion we are trying.to convey? The
lesson is simply this: The astute planner must make the study of his

o? her bureaucratic environment, its decision-making mechanisms
-rid institutions, and the cultivation of the confidence and respect
(if not friendship) of its 4eadership a prime professional activity at
least on a par with his or h ;r technical r ompetences. In many ways
more important than the plan is the planning process. In'fdct, it
might be 'argued,thatific main product is the ongoing process, with
the plan as a byproduct. At least as much effort should go into
laying the bureaucratic foundations necessary to implement a pro-
posal for change as was allocated to developing the' technical
proposal. The planner who follows this admonition will find the
rewards substantial and the numbers of "pAtty but unused" pro-
posals on the mythical planner's shelf fewer. All of these are key

components inthe,service delivery strategy.

The Payoff for Manpower Planning

.Despite the limited political payoffs from directingmanpower
FirograIns, there are positive gains for most actors on the manpower
scene. Evidence is ample that most participants in most of the

292



298 Manpower Planning for Local tabor Markets,

categorical programs of t+,11 past have ended up better off for the
experience. Their payoffs ended upori their on situations, the
state of the local economy, the nature of the program. Possible
payoffs were: (I) improve mployability, (2) job access, and
(3) transfer payments. Only., ning, education, and work experi-
ence could have direct impad t h e first. Either a favorable econ-
omy or subsidized jobs was a cft quisite for the second, but those

'were ordinarily not efficient. c other barrier penal or
-institutional was ordinarily sent to be removed: or sur-
mounted. Equal employment opp(irtunity efforts, placement ser-
vices, and subsidized jobs were so cif the tools. Several programs
seemed to provide little more than.in orne maintenance, but that.,
was not unattractive or uniinporta thoSe who were poor,

Employers have rarely been. t, though no more than
modestly aided, by manpower pro' S. Their available work
force has been expanded. They have rally been compensated
for any services rendered. Perhaps the gr aiest Foss was occasionally
the'autonpmous discretion; to discrimina .1,,abor unions have had
the leag-t-tO gain since their memberships tie rarely been serviced.
Yet their political stance has been surpris gbi.,supportive.

Agenies have gained new budgets and. xpanded assignments.
Staffs have gained employment andadvanc ent. Impressiy'e has
been the "Tammany Hall" effect. New, com nity-based organi-

"zations have emerged to serve under federal ancing. Patronage
jobs, staff athancement,budgets\and a ,base ,'politicalpoltcal activity
have been prmided to previously diSfranchised.k: ople. Froin pro-
graVparticipant to staff member and up and ou to a nets career
in public or private employmept has been a freq ent experience.

From the cicategorizednd decentralized; rograms; the (1

enrollees should gain no less, unless decentralized dministration
becomes a vehicle kir discrimination. 4mployers and tipions should
be similarly unaffected. The old-line agencies of .government
will likely be relative gainers and commeity-based Organization
losers in the new funding pattern. With that loss .will tend to dis-
appear the spontaneous upward career ladder of the unstructured
organizations.

There will be less total dollars for the service agencies to re-
ceive, but that is a consequence '6f shifting priorities, not of the
decentralized approach Agencies' will lose guaranteed a'a;cess to
those funds which ace available as state and local political agthor-
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ities gairi the power to choose among alternative service deliverers,
. Employment service offices see themselves in danger of losing man-
, power program money, though basic employ ment service support

funds are guaranteed from the Social Security Act. Educational
institutions lose any guaranteed access- to manpower funds and are
likely, to follow community-based organizations as the greatest
losers. Apari from those losers and status quo maintainers are some
new winners. The governor, the mayor, and the county. commis-
sioner now have access to new budgets and new sources of patron-
age and power. Local officials can now take credit, for what it is
worth, for services to those who would previously have owed'grati-
tude to federal sources or to state agencies.

But will the recipients know and note that the largesse now
comes from more politically responsive hands if the same agencies
still have the delivery assignment? The new decentralized man-
power budgets do offer opportunity, through public service employ-
ment and prime sponsor staff slots, to subsidize state, city, and
county persopnel budgets. Manpower planning also provides the
opportunity fo link manpower budgets into economic development
activities or whatever else is the community's highest priority. I)
may also be a route to positive alliance with the minority commu-
nity if jobs for the poor is its priority interest. Above all it gives
the political leader authority as well as responsibility for action

.).
occurring on local turf. Old equities will be destroyed and new
ones created, but the system w ill once again accommodate and
settle into workable stability.

As noted in chapter 1, manpower planning istimplied but not
required by decategorization and decentraliZation. There remain
categories of service just as there were (and still are) categorical
programs. The essence is not eliminating categories but leaving to
local decision makers thq choice among alternative categories. But
it is easier to repeat last year's categories with this year's budget
than to reexamine need, social and economic parameters, and per-
formance in the derivation of a new plan. Prime sponsors can gain
political patronage without manpower planning; service deliverers,
are likely to prefer the status quo (except for those left out of last
year's assignments), busy federal reviewers may approve plans
which follow the proper form but encompass no new planning.
The planner remains the one actor totally committed to and depen-
dent upon the planning function he or she 4nd the manpower
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client, if the planning is effective. It is to the planner's interest to
convince all other actors of the value of planning.

The Care and Feeding of Manpower Councils

,
% To the manpower planning staff will fall the responsibility

141r making effective use (or failing to use) the prime sponsor plan:.
ning councils and state services councils. Typically, members of

tsuch councils serve most vi orously if they must defend themselves
and their interests fro otential incursions by council, planner,
or executive decisions. They serve less defensively and less vigor-
ously, but still with interest, if they perceive direct gains, and only
apathetically to the extent their positibn is an .,objective (disinter-
ested) one. .. .

t .
To derive plans unconstrained by extraneous kibitzers might .

be a planner's paradise, were it not that the planning function has
in it little intrinsic satisfaction if the plans are not ultimately
implemented and tested ir practice. The political executive is
likely to have too many demands on his attention to focus long on..

manpower issues. The planner must take the initiative for imple-
menta5ion, mbnitoribg, and evaluation while maintaining' access
to the-executive, when needed, for clout. .,

The planner, whether for a local or a balance-of-state prime
sponsorship, remains aware that curA encompasses only 40 percent
of the funds of traditional manpower programs (if programs aged
a dozen years or less can be called traditional). Keys to the other. ..

60 percent are primarily in the hands of state agencies., If those
funds are to be accessible and to be encompassed within manpower,
plans, the employment service and public welfare, vocational
rehabilitation, vocational education, and other such agencies must
also be engaged in the planning process. ,They are unlikely to com-
mit or relinquish their resources unless they are party to the
decision. Theirs is also the long-term relationships with state legis-
latures, employers, unions, and the public, which are unlikely to
be matched in the short run by the manpower planner. The state
manpower services council Is the designed route for access, but
there is -equal reasons for its representatives to sit on the prime
sponsor planning councils.

AccessAgemployers is equally vital, depending upon the
nature of the planning Objectives. If basic employability is to be
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enhanced and people placed through normal competitiNe channels,
the previous manpower service's 'received are likely 'to be of no
interest to the ernploy'er. If direct access to jobs for manpower
clients is contemplated, employer cooperation is necessary. Gener-
ally, there is no one who can speak for all or even most employers
in a community, but e% en the appearance of a trusted fellow em-
ployer. ort the planning body may bolster conficrence, and a manage-.
ment participant may warn the council against pitfalls in dealing
with his or her fellow participants. Unions are certain to be affected
and become edgy about any incursion of manpower clients into
unionized jobs. More centralized representation of organized labor
is possible, and planning participation may avoid or quiet
opposition.

Participation of client representatives is more problematical..
Like employers, no one can speak for all. Most "community
leaders" are self - appointed.. Yet cosmetics are important, forecast
of client group reactions may be obtained, and at best\ two-way
communication between the`planners and the, planned-for may be
achieved. The last is a reward worth struggling for.

All of this participation as complicated by e requirement
that one-third of state ser% ices council members be represedtatives
of prime sponsors. That may be few or many, depending, upon the
state. Yet that membership may be doubly important. The state

, manpower services council was not conceived a a planning body
but as a device through which prime sponsors cAuld gain access to
ser% ices -available from state agencies. State planning as to be
limited to, balance -of -state e prime sponsorship, except n states of
minimum ,populattion where statewide consortia might emerge.
But this is probably unrealistic. While there are political incentives,
in some cases, for."goifig it alone," there are strong economic ones
for at least coordinated planning. It is. a rare city that can success-
fully plan autonomously. Many persons' residences and jobs are not
within the same political jurisdiction. They live in the suburbs and
rural areas but work in the city.

The labor market is the only viable planning scope in the
longer run. (But that is an argument for consortia or cooperative
planning among cities and counties, not necessarily for state-level
planning.) However, progressive decentralization of industry makes
consortia more difficult to contain and maintain. Relating man-
power development to economic-development will require broader
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geographical contexts. Relocation assistance is a manpower tool
so far largely ignored in CEIA manpower planning discussions.
Statewide prime sponsor cansortia are unlikely and probably
unwise, except in the Intermountain West and other states of small
populations. Some planning aspects must and w ill emerge as
a state-Imel responsibility, and the state manpower services council
is the logical entity for assuming that fbmction, except where the
balance-of-state prime'spongor encompasses the bulk of the popula-
tion as well as territory.

The usefulness of manpower councils does not answer the
question of how to use them,. however: They inevitably will com-
plicate the planner's life. Throughout this book we have used,
rather loosely, the generic term "manpower planner" in contrast
to the program operator. Since for the most pait we were addressing
why and how to plan, this created no communication problems.
When one addresses the structure of manpower planning councilg,
however, further differentiation is necessary.

A manpower prime sponsor is responsible for planning and
delivery of manpower services, monitoring and evaluation, and the
handling of the allocated federal funds. Any of those functions may
be delegated, but generally a prime sponsor,. williggelegate most
service delivery to available and experienced agencies and reserve
the other functions for itself. To deliver services would require
hiring extensive staff always a sensitive thing for an elected
official to do for his own office and duplicating ability already
available in the agencies and private organizations. The principle
of separating planning and operations is also well accepted. Not
only does operation absorb energy and attention, it puts full ac-
countability upon the elected official, w ith no buffer of blame upon
a delegate agency.

- Thus a typical prime sponsor staff will include a staff executive
director, who reports directly to the chief elected official, and a va-
riety of staff members. Among the latter will be planners, program
monitors (who deal directly with the delegate service delivery
agencies), and financial controllers. Most often the staff will. report
to the executive director and through him to the elected official.
The council is ostensibly advisory to the elected official, but in fact
is more often in a semiadvisory, seminegotiating relationship to.the
executive director. Occasionally the staff will be considered respon-
sible to the council, and the council to the elected executive, but
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that relationship is becoming rarer, since the interests of agency
repre'sentatives may often di:erge from those of the elected
executive.

In the planning process, the planners may (1) prepare a plan
for executive approval and submit it to the wuncil for information
or advice, or (2) do the same, but give the council power to approve
or disapprove. The council may also be Integrally involved in the
planning process. For instance, a subcommittee, whose chairman
is the ocational education representative, assisted by staff members
might make and recommend to.the full council all decisions
relating to classroom skills training and so forth. The plan once
completed would became the creation of the council, but com-
pleting and reaching agreepent on the plan would .likely be a
lenthy and complex process' IN ieh little executie input. Staff prep-
aration ofihe plan to be submitted for council advice or approval
generally moes with greater dispatch and achieves more coherence.

A further level of complexity involves the nexus between
planning and operation. the prime sponsor can contract with one
prime contractor (for instance, the employment service) for all
operations, lea% ing it to that entity to subcontract to.other agencies
for specialized services. The prime sponsor may prefer to act as its
own general contractor, subcontracting all delivery of services to
specialized agencies but assuming the entire coordinating and
monitoring responsibility.

Whatever approach is chosen, the prime sponsor staff must
maintain the facade of involvement by the chief elected official,
maintain contact with that power source, and be able to get his or
her attention and give reality to his or her involvement when
a crunch arrives. The staff must then deal effectively with agency
representatives who are its advisers dn, the manpower planning
council, its subcontractors at the service delivery level, and the
subjects of its monitoring and ealticaion efforts. It must attract the
involvement of agencies controlling non-LETA manpowe'r funds and
under no compulsion to participate in comprehensive planning.
The tenuous nature of that relationship is apparent from the
description. The staff must/ obtain adic'e from, choose among,
cajole, supervise, evaluate, reward, and punish the same entities
while maintaining responsibility, accountability; and reasonable
good willIf the staff's planning is to have meaning, there must be
the clout to get it implemented. If planning and operations are to
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be separated, the planners are dependent upon Tilt operators
(though the limited possibilities of competitive assignment may
maintain some disciplirthe planners are to be accountable,
they must evaluate, feed back, modify, punish, and award. If the
agencies are to be advisers, there must be good VS ill. NIcanwhile,
every agency has its independent political base, while the staff has
only its access to the elected executive ear. The "care and feeding"
of planning and servicevcouncils is a critical component of a man-
power planner's skills. it is not_surprising that employer, labor,
and target group representatives often get little attention vis-a-vis
the agency role.

Structural Issues in Manpower- Planning

The viability and quality of,manpower planning are inevitably
dependent upon the structure, quality, and commitment of state
and local governments. Accustomed to the leadership or a single
federal government in the manpower field, even though a highly
pluralistic one, those with limited state and local political experi-
ence Ina) overlook the diveisity of governments at that level. In
many states, the concept of a governor as chief of state is a myth,
though there is a slow tendency to strengthen the gubernatorial
role. State agencies funded from the federal budget, lead by direc-
tors chosen and supervised by commissions and advisory boards
and staffed by merit system employees, may have limited suscep-
tibility to a governor's directives. Some cities may be governed by
mayors with strong executive powers. But in others the mayor may
be a part-time chairman of a city council in a city run by a profes-
sional manager. Or he may be a "tie breaker" among coequal
commissioners, each with unchallenged executive authority over
various city services. County governments may be equally diverse
in structure. Some states are nearly blanketed with city. jurisdic-
tions, and others encompass vast unincorporated territories. A few
cities are metropolitan, but most are central city or suburban
fragments of a metropolitan labor market, with no cohesive govern-
ment. Some counties have, in effect, replaced cities as the primary
source of public services, and provide metropolitan government.
Others are responsible for maintaining public roads and supporting
a sheriffs office. Councils and associations of government exert
varying degrees of authority. Almost universally, public education

299.
)



,Manpower Planning for Local Labor 305

has been established as an autonomous government of its own with
separate elective and appointive processes, taxing 'powers,' and
decision-making" practices and thOse w ho have been designated
by federal law as ,manpower prime sponsors are most often for-
bidden by their on constitutions to make education decisions.

Intermingled,with these general governments arritridht terable
special units sanitary districts, animal control districts, special
improvement districts, mosquito abatement distrizs, elective
cooperatives, and so on all with some degree of governmental
authority and all employers of manpower and iinpacters on the
local labor markets. Every general government will react differently
to its manpower planning responsibility, and every special _unit

will have its impact, all of which the ,manpower planner must
understand and use or offset. The'peopie to be served and the jobs
to be had are rarely within the sarne,pOlitical jurisdittions often
not even in the same states. PolitiCal boundaries are almost,nec'er
economic boundaries. The successful manpt*er planner must be
at least an amateur political,scitntist and a practical politician.

-;-

Technical Assistance and Training

' Ten years of gradually increasing state and local manpower
decision-making authority have ,provitled a substantial nucleui of
manpower planning experience. No one knows the shape of the
learning curve in manpower planning and administration. Cer-
tainly the inexperienced will learn, but sound technical assist)mce
and staff training can shorten the time and lower at least the
human costs.

There is at present considerable question about whence that
support will come from the federal agencies. Each federal agency
recognizes its dependence upon Incaf4sery ice deliver) agencies and
governmental units. Often the need for technical assistance and
training is given no more than lip serce. When attempts are made
to meet those needs, the federal agency normally and naturally

perceives the need from its on vantage point. Therefore, as in the
manpower planning case, the tendency is to train the 'local prac-
titioner primarily, in how to meet the requirements of federal 'law,
comply with the federal regulations and guidelines, and fulfill the
reporting requirements of the federal funding agency. Training
and technical assistance in the substantive task at hand take a lower

,
800



306 Manpower Planning for Local Labor Markets

priority. And all too often there are not the resources, energy, and
commitment to carry the technical assistance and training function
beyond the procedural to the substantiVe.

The state and local manpower planning staffs will want to
take full.odvantage of any effective assist nee from any source.
The Area Manpower Institutes for the Dev opment of Staff (Amms)
sponsored by the Division of Manpower, eNelopment and Training
of the U.S. Office of Education have been tile only .staff training
capability not beholden primarily to the needs of the federal
agency: This' was accomplished by contracting the function to
private training organizations and giving them a free hand to
contact manpower agencies, perform needs assessments, and coop-
eratively design workshops and seminars attuned to thd needs of the
local units. Howevtf, that activity was MDTA- funded and its future
'under ,CETA is obsciure.

A feW universities have also taken the initiative to develop and
sponsor. training programs for manpower staffs,'usuall of a clIgree-
gratiting,nature. The Office of Research and Development fn the
Labor Department provides institutional grants of three or four
years' duration to one university in eacl( federal _region, along with
schools in other specially designated categories, to build their

1.

capability as manpower service institutions. For the fiscal years
1975 to T97a, these grantee institutions are to concentrate on the
training of state and local manpower staffs. Most of these univer-
sities will themselves have to learn theists of manpower planning
and administration before they can teach it; but linked into a
nationwide network, they should not have to individually'
"re-invent the wheel." Those' manpower, planning organizations
which recognize the upgrading needs of its staff should be able to
find the needed assistance.

Strengths and Weaknesses of Decentralized' Planning

As noted in chap cEm. is a fruition of ten years of groping
tosiard a system combining federal resources and enforcement of
apcountability With delivery of manpower services adapted to local
labor market needs and realities. But there are no unmixed bless-
ings. Decentralized planning and delivery of manpower services,

"combined with decategorization among Manpower services,.offer
mew opportunitiesbut include inherent threats. It is important

A.
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to review the strengths and weaknesses in order to build upon the
former and avoid the lattei.

Potential Contributions
a

The key element, of course, is the possibility of identifying
local needs, setting local goals, and deigning programs which are
realistic and desirable within the realities of local labor market
conditions. There is no guarantee that it will be so. Local planners
can still ignore or never discover those needs and realities. Programs
can be designed in prejudice-or inertia, or in accord with political
pressures, more easily than by knowledgeable and objective ati-1317

sis. The best conceived plans can fail in delivery, and vice versa.
One can only be certain,that such adaptation was impossible with-
nationally uniform manpower services. Whether the change will
be an improvement is, at this point, a matter of faith. .

A possible consequence and corollary of adaptability is respon-
siveness. The locally planned system does have the potential
capability to respond telchanging or newly recognized needs, almost
impossible to-do -w it h-nat lona 1 ty-directed_programs But the poten-
tial is not necessarily the actuality. It remains the line of least
resistance to do this year what was done last year and to follow
this year's plan to the end, regardless of changes which may occur
during the period.

Accountability also becomes a possibility luny never
achieve reality. It requires that objectives be dear and progress
measurable, that some force monitor progress and reward or punish
good or bad performance. Until 'now, primarily, a contractual
relationship has existed between federal agencies and state and
local public and private institutions. But there were never the
resources and the energy to monitor and-evaluate performance in
a meaningful fashion. Overall, national program evaluations could
assess whether a prdgram had been useful on the average. Each
program's total impact on the social and economic system was
too small to be measurable, but it was possible to judge whether
the average enrollee was better off for the participation. It was
not possible, or at least not done, to hold local setvice deliverers
accountable for their stewardship.

The basic notion of CETA is that state and local politicians will
be held accountable by their voters for .their stewardships. The
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flaw in this argument is the low level of risibility of manpower
concerns among the many pressures impinging on a local political
executive and the usually weak organization of the manpower
Constituency. The manpower planner is in a key position to act
as conscience of the program in A local community to see that the
appropriate people are served. It is not realistic to expect the."feds"
to monitor and eyaluate any significant number of individual
programs. In fact, it has been the painful experience thatcfederal
plan approval and monitoring tend to enforce the wrong things.
It is relatively easy to determine whether prescribed procedures are
being followed, but _nearly impossible to determine whether a plan
or program fi s current need or has the elements of success. Success
can be determined after the fact, if objectives are measurable, but
retroactive reward and punishment are politically difficult concepts.
The tendency of such monitoring is to limit flexibility rather than
enforce resPonsiveness. Monitoring and evaluating must also be
a planner's responsibility. It won't get done un ss planners do it.
They can bc.objective about evaluation, of iaY.ividual service
deliverers, but can they be objective about the pla ning function
or the overall manpower activity? 4.

.
A promising potential advantage of decentralized d decate-

gorized planning is the coupling of both services and eryice de-
liverers in ways that were rare under national program-1ml It was
not Only, because of legislated categorization that clie s were
required to fit programs, rather than the programs fitti g the
clients. With each agency often responsible for only a part cular
4ategory of service, interagency cooperation was necessary 'r an
appropriate mix of services. With a functional hierarchy exte ding
from the national through a regional, state, and ,focal level, here
was little incentive and considerable disincentive for such coo era-
tion. MDTA training is an example. Even within one piece of 1 gis-
lation, institutional training was an educational respon ibi ity,
with the employment service primarily responsible for on-
training. The latter agency had capability for employer cc facts,
and job training contracts got written. It had none for desig ing,
recognizing, or enforcing training quality, and there was always
the question of how much actual training occurred. A stereotype
of on-the-job training evaluations was the trainee interviewed in
a follow-up survey, who responded, "What training program? I've

(4never been a trainee!",
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An attractive training, format would have- been, an initial
period of general skills training in a classroom.or lab, followed by
on-the-job training for practice and more specific skills, perhaps
followed by another institutional stint, and then back to the job
training. Coupled programs were always rare because of the bilat-
eral'requirements. The local labor market ,planner could solve the
problem of this example.qhe plan could call for the employment
service to solicit and vocational education to monitor on-the-job
training. The plate could direct alternate periods of institutional
and on-the-job training, with the relevant employment service and
schools responding as subcontractors. The prime sponsor can now
marshal, by contractual assignment and through Council partici-
pation, the varied expertise and resources of private and public
education, employ merit sei-y ice, yocational rehabilitation, minority
and community organizations, day-care facilities, welfare and
family services, employers, unions, housing and transportation
agencies, and so forth. There is, 'of course, no guarantee thatit will
be. done; only the possibility that it can b;'.

Related is the end to agency monopoly ofjarticular services.
The planning arm has *authority, if politically able to exercise it,
to assign a task to the most competent provider of that sejvice,
irrespective of past history. In all probability, the traditional agency,
for that service v.ill be the most Gapable of delivering it. But potion-.
tial competition keeps not only .private businesses alert to consumer
needs, actual competition may invoke duplication of capacity, bu't
potential CompetitiOn is a relatively cost-free goad.

The Dangers

Illiethreats of decentralization are equally Serious. Perhap's
the most fearful is the slackening of equal employment opportunity
emphasis. It was certainly easier for a Minority group to marshal
sufficient national power to influence legislation and administrative
fiat than to cause an impact upon all local political scenes across
the land. The locations w here lininorities are majerities are_usually
resource- and opporrunity-starved locations. Mayks ivnany large
cities may be vulnerable to minority political power. Governors,

`County cbmmissioner.s, and mayors of modest-sized cities almost
never arc. When prime sponsors continue to emphasize service, to
minorities and to the most disadvantaged, it will be more likely
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because they believe it to be right than because they feel pressured.
Politica" 1 power is a more dependable currency than moral commit-
ment. It is reassuring to have both on the same side. The manpower
planner is in a unique" position to keep, them in parallel,

-Wfrether or not it is a likely consequence oldecentralization,
cETA has been the occasion fora substantial cut in Manpower_fund-
ing. Including both dollar cuts and inflation, available resources
dropped about 30 percent in the transition from MDTA and the
Economic Opportunity Act to CETA (see Table 10-1). There is no
tradition of local funding for manpower services. Not until con-
tihuing and recurrent education for adults is recognized as great

Table 10-1
Manpower Budget Summary

(Millions; 1973-75)

Piograrn

Actual
1973

Estimated

1974 1975

Coniprehensive Manpower
assistance training 81,388 $1,398 $1,902

Emergency employment
assistance 1,005 631

Work incentive training
and placement 177 197 200

Veterans programs 292 337. . 339

'Employment service 431 .428 424

Vocational rehabilitation 636, 715 770

Social services training 58 41 61

Other)training and placement
programs 276 282 260

Employment-related child care 433 502 584

Program direction, research,
and support 209 220 219

Other supportive services 48 58 71

.TOTAL t442 $4,808 $4,831

SOURCE: U.S. Office of Management and Budget
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an educational responsibility as education for youth will there be
any significant state or local investment. Th e is no likelihood for
other thanpowersenices. There is undoubtedl tendency to make
larger aggregate appropriations to se% eral programs than to one
consolidated one. These threats were clear to decentralizacion
advocates. They thought the prize worth the cost, but hoped to
avoid-the latter.

A program of labor market manpower planning should be
able to encompass and influence the total flow of resources on

:be half of determined objectives. It is not a criterion of decentral-
ization but only a fact Of political life that cErA encompasses only
two-fifths of the federal manpower budget allocated to emplOy-
ability and employment problems. The three-fifths remains outside
the planning requirement. However, by their nature, the non-cErA
manpower programs are not categorized as to the services they are
allowed to deliver. Programs like the Work Incentive Program and
vocational rehabilitation are categokized by service groups at least
as free as CETA in choice of mix of services. The problem is to bring
them under the labor market planning umbrella. Mingled in
planning though kept separate in financial control, they serve an
overlapping clientele and add to total resources.

CETA also suffers the threat of excessive decentralization.
Under political pressure from locaLgovernments, sub-labor market
areas become potential prime spoMrs. The financial incentives for
consortia are weak, relative to the political advantages of indepen-
dent prime sponsorship. Yet consortia are forming. The lack of
congruence between residence and job source is probably the most
effective goad. The net result remains to be seen.

The. 'act of staff competence for manpower planning is
obvious. Yet the assumption that federal gaffs are more competent
than. their local or state counterpartsYnot justified. There may
be an upward selection process, bill there is also a growing desire
for a life-style that cannot be offered, in the national capital. The
fact is that there was no such function or skill as labor ma ket
manpower planning ever, required or present at the national 1 vel.
The demand for manpower planners is a new one, and the om-
petence would have to be developed anew, whether in.Washington,
regional offices, or at the state and local levels. It might as well be
where the action is.
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Problems of political influence and patronage are aggravated
with decentralization. Not that there are none in the federal gov-
ernment. They are there, but they will continue in legislating, ap-
propriating, and administering. State and local politics will be
added to the total. However, one cannot simultaneously argue for
local adaptation and local political responsibility and decry local

;political maneuverings.
Whether the advantages outweigh the disadvantages of decen-

tralized planning and administration remains to be seen. We think
they do. However, it took twelve years to bring federal,manpower
policy competence to its present relatively satisfactory level. There
is as much to learn at the local level, but there is a.base of experi-
ence in most sizable communities, federal capability to d1aw upon,
and a body of technical assistance and training competefice in and
out of government. The long learning process can be shortcut, but
only if the lessons of past experience are identified, codified, dissem-
inated, and4heeded, and if the available talent is marshaled and
magnified through development of technique and training in its
use. It will happen if there is aggressiveness from both suppliers
and demanders of manpower planning competence.
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Glossary

to.

Accessible jobs Specific job openings and entire occupations which,
by nature .of their training requirements, normal ports of entry, and

_, lack of discriminatory barriers, afford thclipt a ready opportunity for

employment.

Accessions The total number of permanent and temporary additions to

the employment roll of individual establishments, including both new

and rehired employees.

(1) New hires Temporary or permanent additions to the employment
roll of persons who have never been employed in the establishment
(except employees transferring from another establishment of the
same company) or of former employees not recalled by the employer.

(2) Other All additions to the employment roll which are not classified

as new hires, including transfers from other establishments Of the
company and employees recalled from layoff. Generally not pub-
lished as a separate figure but included in total accessions.

Algorithm A rational, sequential procedure for searching or eomputing

a decision. The procedure may take the form of a- "tree" (i.e., b-ranching

out) or a list.

Allocation An apportionment of resources among specific sets of objec-

tives, activities, persons; geographical areas, or agencies.

Area of substantial unemployment A specific geographical area with an

unemployment rate in excess of 6.5 percent. This classification is some-

times used in determining eligibility for public employment programs

and other federal manpower funding.
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Assistant regional director for manpower The 4xecutive officer of the
Regional Manpower Administration for one of the ten federal adminis-
trative regions.

Balance of state The geographical areas of a state which are not eligible
for independent prime sponsorship of Labor Department funded man-
power programs and for which the state government serves as prime

-sponsor.

Bilingual Communication in two languages.

Calibration The process of estimating values for the, parameters of
a model under specific conditions.

Career education A .concept of education which brings together both
general and vocational education in mutual support to assist the indi-
vidual in the development and maintenance of a career throushout
a working life.

Career ladder The various skill or developmental steps, arranged from
,othe lowest level to the highest, in a career area.

Categorical programs Government programs designed to meet a specific
need, with requirements and regulations specifically defined or legislated
on an individual program basis.

Certification The granting of a certificate which states that an indi-
vidual has successfully completed a given course or a series of related
courses and which indicates that the incadual is qualified to,perform
a given function.

Civilian labor force All persons employed and unemployed and not in
the Armed Forces.

Client An individual making use of the services of4 :an agency.

Cohort survival technique A technique ,for developing population
projections characterized by the applicatiOn of historical and forecasted
vital rates (births and deaths) to a specific age, sex, and racial 'grouping
of a population whose size and characteristics are known for some base
period. Specific attention is given to adjustments for migration.

Community action agency A local agency formed and funded by the
'Office of Economic Opportunity (for the purpose of representing the
poor and providing certain programs of assistance with a high degree
of client control. Sometimes referred to as the community action
programs._
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Community college A two-year educational institution with minimal
entrance requirements, established to serve . the post-secondary and
remedial educational needs Of a community.

Component Any well-defined operating unit or sere ice in a manpower
service delivery system. A distinguishable portion of a service sequence

Comprehensive manpower program--- A pilot project established during
fiscal year 1974 to test the decentralization and decategorization con-
'cepts in selected states, counties, and cities.

Comprehensive service approach An approach to the planning and
delivery of Manpower services characterized by the availability of a
broad array of well-integrated social and manpower services designed

to assist persons in eliminating personal and institutional barriers to
economic and social self-sufficiency.

Consortium A group of independent units of a local general-purpose
government organized for jointly planning and operating manpower
programs in a single labor market area.

:-
Cooperative Area Manpower Planning SystemIcAmPs) A system estab-

lished by federal agencies engaged in manpower development activities
for the coordination of such activities at the local, state, regional, and
national levels, superseded under the Comprehensive Employment and
Training Act of '1973 (cETA).

Correlation analysis A statistical approach to the measurement of the

degree of relationship between variables.

Cost /benefit analysis A comparison of the costs and benefits of a plan,
activity, or program with the objective of determining the components
which yield the greatest benefits per unit of cost. Characteristic of this
approach is the attempt to quantify to the greatest extent possibly all

of the costs and benefits which may be financial as well as social, direct

as well as indirect.

Coupled classroom A program bringing work and classroom experierwe
together, each reinforcing the other through a coordinated curriculum

of activities.

Covered employment Refers to employed persons who are working in
jobs covered by public unemployment compensation programs. The
principal groups generally not covered by unemployment insurance

include agricultural workers, domestic, service workers, employees of

state, and local governments, self-employed workers, and workers in
nonprofit institutions. Persons who are covered but ineligible for unem-
ployment compensation arc generally those who haVe been unemployed
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long enough' to exhaust their benefit rights and new workers who have
not yet earned genefit rights.

Current Population Survey rk monthly household survey of a sample
(sixty thousand) of the civilian noninstitutiOnal tpopulatiop of the
United States, conducted by the Census Bureau. The survey provides
monthly statistics on employment, unemployment, and related subjects
which are analyzed and published by the Bureau of Labor Statistics in
Employment and Earnings and Monthly Labor Force.

Decategorization The reduction of restrictive regulations on the use of
federal manpower monies by state and local government, as well as
a broadening of permissible activities, groups to be served, and possible
administrative arrangements.

Decentralization The delegation of greater authority and responsibility
for the operation and planning of manpower progralits,toluuts of state
and general- purpose, local government.

Delivery systems The linked array of administrative and planning
structures, service providing units, component services, and associated
client entry, exit, and transition points and mechanisms which, taken
as a whole, constitute the community's system for the provision of
manpower services to its citizens.

Delphi method An intuitive method of invention which is characterized
by a formal framework of questions used to obtain the perceptions of
a selected panel of informed persons, a systematic feedback, mechanism,
and the'development of a consensual viewpoint by the panel.

Dictionary of Occupational Titles A classification scheme used for the
systematic definition of jobs. The dictionary is published by the Labor
Department and used extensively by public and private manpbwer
planners and program operators. It is generally.more detailed than the
classificatiOn scheme used by the Census Bureau

Disadvahtaged A person or persons who possess age, racial, educational,
physical, or mental characteristics which' set them at a competitive

'disadvantage in the jOb market,These characteristics are usually com-
bined with income guidelines and current labor market status indicators
in definitions designed for administrative and planning purposes. .

Discouraged workers Persons without work who make no overt attempt
to find a job because they feel no work is available to them. Often
referr to as the "hidden unemployed," they are not includeth in .the
unemp ymcnt estimates. The withdrawal of these persons from the
labor rket during periods of high unemployment results in an under-
estimat on of the severity of unemployment. .
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Dropout One who leases school or a training actisity before completing
a specified program.

Economic Opportunity Act Federal legislation of 1964 which set up tic\
Office of Economic Opportunity w ith the as owed purpose of eliminating
poverty by, opening to esery one the opportunity for ."educatipn, train-
ing, work, decencSr, and dignity."

Employment

(1) Actual number of people at a point in time who did any work
and were paid for it, includes self-employed persons, persons who
have jobs or businesses, and those who were temporarily absent due
to illness, strikes, vacations, or personal reasons; excludes persons
working in the home without pay and those working as solunteers
in nonprofit Organizations.

(2) Actual full time - The number of people employed at a point in time
who worked 35 hours or more a week.

(3) Actual full-time equivalent - Total number of hours worked liy all
people employed, divided by 40.

(4) Actual part time Number of people employed at a point in time who
worked from one to 34 hours a week.

(5) Nonagricultural payroll The total number of employees on nonagri-
cultural payrolls who worked or received pay during the pay period
that includes the 12th of each month. As a result of multiple job
holding and payroll turnover, some workers are reported by more
than one, employer. Therefore the count is not of the number of
different individuals but of jobs. Includes all corporation officials,
.execittives, and other supervisory personnel, clerical workers, wage
earners' persons on paid vacations; pieceworkers, part -time and
temporary workers, and so forth. Excludes self-employed and unpaid
family and domestic workers, workers who neither worked nor
received wages during the pay Oriod which includes the 12th of
each month (as a result of strikes or work stoppages, temporary
layoffs, or unpaid sick or vacation leave), and individuals who
worked during the month but who did not WQrk during the specific
pay peri6;c1 which includes the 12th of each month.

.Employment Security Automated Reporting System (Lsnas) The basic
employment sersice reporting system which collects, organizes, and
reports on key indicators of employ ment set-% ice workloads, performance,
arid use of resources. ESARS reports are developed for major local areas
and states.
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Evaluate -_To aSSCS.S1 the degree to which the objectives of a program,
activity , or sets ice delivery unit are achies ed. There are four bask forms
of es aluation of importance in the context of state and local manpower
planning:

( I) .11lerriatice.$ cbstsAmeta The periodic es aluation of the suc-
cess and costs of achieving specific manpimer plan, program, and
program component objectives in die intermediate time frame. The
focus of alternatives effectiveness assessment is the comparison of the
relative effectiveness of alternative strategies for achieving inter-
Mediate measures of success.

(2) ImPaiNt assessment All of those anal) tical activities designed to
measure the long-term changes attributable to a manposser program
which impinge upon participants, the labor market, and the commu-
nity. Impact assessments seek to determine the extent to sshich long-
term objectives arc being met.

(3) Operalional conlrol and assessmenl The periodic monitoring of current
operations for compliance with a preestablished model of efficiency
and general principles of prudent management through the use of
quantitative and qualitative program performance targets generally
expressed in a time-phased operational plan.

(4) Outcomes as3essinenl The evaluation of post-program changes in
olhe employ ability and labor market success of participants in mln-

posv er programs, control groups and the examination of change
in the cominunity or the likal labor market are generally not in-
cluded in outcomes assessment designs.

External labor market That market ly ing outside the particular firm or
craft. It is relatively free of administrative rules governing the pricing
and allocation of labor and restrictive ports of entry:.

Feedback Information on past experiences of system performance, used
for improving or correcting present and future system performance.

F011ow-up Contacts made by representatives of a anpower sets ice
deliery.agency sNith former program clients to determine additional
services needed by the client or to collect information on the cligit's
current labor market status for evaluative purposes.

Fringe benefits :Monetary rew arils or benefits provided by an employer,
in addition to salary or wage payments.

Rill employment Theoretically, the employ'ment of all persons willing
and able to %souk. Practical goals aiming for "full" employment with-
out excessive inflationary tradeoffs have ranged from 95 to 97 percent

-employment of the labor force.
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General Aptitude 'Pest .Battery 4,m n) A set of tests de. signedV measure
aptitudes in nine areas, including mental and physical abilities The'
c;Arrt is closely integrated with the Dictionan of Occupational Thin and
is widely used in manpower counseling.

General education development diploma An academic diploma
awarded to high school dropouts who succeisfull complete a formal
program of basic education. Educational des elopment is measured)),
satis ctory performance in a formal instructional program and through
staftdardized tests administered by authorized individuals. Generally
accepted in lieu of a 'high school diploma. -

Government authorized representative The local representative of the
Labor Department.

Gross national product - The market value of all goods and services
produced by a nation for the marketplace.

Hands-on experience One that u s actual equipment normally used
on the job, also can mean close simulation of tasks as a iri.tining method.

Heuristic - Short-cut procedures based on experience and intuition
used by planners and administrators to handle complex situations.

Hold harmless clause - A policy decision or legislative provision for

protecting a manpower agency or prime sponsor from sharp reductions
in funding through the application of allocation formulas A hold harm-

. less provision would guarantee the a v ersely affected party a specified
percentage of some previous years uticling for a specified 'number of
future planning periods.

Human resource development - The velopment of human beings into '
economic producers through educatio training, and employment
services. 3

Intake - The procesk, procedures, sere ices, and organizatipnal units
assigned to bring persOns into a manpower service delivery system,

Internal labor market That labor market within a particular industry,
firm, or plant' in which the pricing and allocation of labor are governed
by administrative rules and procedures.

Institutional program*- A training program conducted within an educa-
tional institution as differentiated from on-the-job training which takes

place at or near the work site.

Intervention.- A predetermined strategy for brining about change; may
relate to the prescription of services to an individual client or, in the
context of mfr power planning, the prescription of a set of services or
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policies designed to bring about a specific change in a group of persons,
an institution, or a local labor market.

Job Leavers Persons who quit or Otherwise terminate their employment
voluntarily and who immediately begin looking for work.

Job evaluation The process of di% iding.a job into its major components
to facilitate analysis for, the purpoSe of establishing rates of pay and

' training procedures.

Job losers Persons whose employment ended in% oluntarily , who imme-,
diately begin looking for work, and persons on layoff.

job opening n- An unfilled paid position, for which an employer is actively
seeking a worker.

Journeyman A craftsman qualified to function in a trade without

L'abor force All per-sons Llassified as employed or unemployed, plus
members of the Armed Forces:

Labor force participation rate The number of persons in the labor
force, expressed as a percentage of all persons sixteen Years ofage and
older.

Labor market For purposes of state or local manpower planning, the
geographical area within which mose workers are secured. For some
occupations, this may lie a given community, while for others, it maybe
nationwide. The geographical area over which a worker can r am in
search of a job, within reasonable/commuting distance of his lace of
residence. .

Linear equation An algebraic equation of the fiat degree in which only
'one value of each unknown will satisfy, the equation.

Linear programming A, mathematical method for the optimization of
an objective- function, expressed as a linear, relationship, within the
bounds of a set of constraints also expressed as linear equations. One of
a set 'of techniques coming under the more general rubric of mathe-
matical programming.

Manpower coordinating cooncils Councils of federal officials from
various agencies at the national and regional levels; organized to coor-
dinate federal' manpower programs.

t -
Manpower Development and Training Act (morn) Federal legislation

of 1962 authorizing manpc.T. cr Ucrvices. Initially used to retrain persons
possessing obsolete skills and later, ,redirected to emphasize training for
disadvantaged''persons and youth.
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-Manpower planning councils Councifs'at local and state levels repre-
senting a cross section of the community, including, elected and ap-
pointed (AC-Ws, cli-ents, business and labot---repre.srentativ6,--ort rani-zed
to plan and coordinate manpower activities.

Manpower revolution The period_of the 1960s in N+,11 ich technological
changes and problems became apparent, producing a series cf col icctive
manpower programs.

ManpOwer services councils The state manpower admisory_bodies
created under cETA to monitor. and coordinate manpower programs in
each state. One third of the mehibciship of these councils must be
representatives 9f local prime-sponsors.

Markov process A mathematical technique for portraying a set of
even in which the probability of any one event taking place is depen-

t the probability of the previous event.
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A structure of cells formed by rows and columns in which
es may be located. Matrix algebra' provides rules for operations
them. atical matrices.

orities Those ethnic groups constituting a minority in the total
population who experience special ,problems of assimilatic into the
dominant economic and social system.

Model A representation of a system by another system.

New entrants PersonNho have never worked at A full-tin-it job lasting
at least two weeks.

Objective A specific and measurable aim toward wach activity is

directed. In manpower planning, objectives are set on the basis of more
general goals and policy choices, and operational alternatives are
selected and implemented which will meet chosen objectives.. Progress
in reaching desired objectives can be measured at specified time
intervals.

Occupational cluster grouping of closely related job functions or
occupations having a common' core of skills and learning.

0'n-the-job training The usually informal training that is a,part of
learning a job at the emPtcy-inentSte, as compared with classroom and
apprenticeship programs.-

Open entry/open exit A particular a proach to the operation of a
trainifift facility characterized by an a missions policy which permits
a student to enter training with a mini um of qualifications and exit
the program at various levels of job-ca able skills. Also may refer to
a continuous intake policy.
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Outi-each -...iteaching qut into the-community and offering ma, power
services to clients, rather than waiting for clients to come into an office

Parameter A variable which takes on a constant value in a particular

Personal income --That income an individual receives from all sources,
the major components of which are wage and salary disbursements,
proprietor's income, property income,-'and transfer payments from
business and government. This figure is net of personal contributions to
Social Security and does not include transfer payments between private
individuals. This income is estimated primarily from required payroll
reports submitted to the employment security agencies by employers
who are covered by unemployment insurance and from government
and uninsured efiriployeri who voluntarily submit payroll reports.

b-hy-auTeducational or e

It

ploymenr agency. -

Prime sponsor - A public or private cori5orate body eligible under
federal criteria to contract directly with a federal.agency for the opera-
tion of manpower programs in a given locality. The most common
prime sponsors-finder CETA are.local governments of a hundred thousand
and over population and recognized Indian tribes. orrA also provides
for consortium prime sponsors, composed of one or more Independently
eligible units of local government and other nearby units of local
government not independently eligible. Such consortia are designed to
plan and coordinate manpower services in substantial portions of labor
market areas. A prime sponsor can provide services through its own
agencies as,aell as subcontract with other agencies for the delivery of
manpower

Prime sporisor advisory councils -; The mandatory local policy advisory
bodies,-composed of labor, business, and client representatives authors,

' ,ize&by cam, to advise local' prime sponsors.

Productivity - The output per unit of input, usually expressed in units
per man-hour.

Professional - One who works in any profession (such. as law, medicine,
engineering, and the like) implying training at the four-year college
level.

Projections - Conclusions reached tout the future from facts collected
in an earlier 'period.

Public ,gmployment Program -,The temporary program established by
the Emergency Employment Act of 1971 to subsidize jobs in the public
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sector of the local and state levels of unemployed and underemployed
perkins.

Public service employment Subsidized employment in the public sector
authorized under Title II of CETA.

Reentrants Persons who preciously worked at a full-time job lasting at
least tw eks but who were out of the labor force prior to beginning
to look work.

Referrals Those persons referred to an agency or employer for service
or employment.

Relocation The process of moving, usually from ah area of labor surplus
to an area of labor shortage:

Re srtin unit 'An firm or anization division, or the like, for which
data are separately identified on the unemployment insurance employer
contribution or supplemental report. AQ individual or company which
Maintains two or more separate establishments located within the same
county and engaged' in thesame industrial activity-is counted as a
single reporting unit.

Salary 7 Payment to a person by the Week, month, or year for work
rended.

Scenario A planning method for generating alternative future states
from tilt present state by the systematic development of a complete

9
range of alternatives and successive events or conditions flowing out of
each alternative.

Seasonal adjustments A statistical technique designed to minimize
regularly occurring fluctuations in numerical time series.

Separation Terminationi of employment classified according to cause:
,,quits,layoffs, and all other separations such as death, retirement, and
so forth.
(1) Quits Terminations of etnployMent initiated by employees, in-

cluding failure to report after being hired and unor.horized
absences if on the last day of the month the person has, been absent

ti for more than seven consecutive calendar days.
(2) Layoffs Suspension without pay lasting orexpected to last more

than seven consecutive calendar days, initiated by the employer
without prejudice to the worker.

(3) Other Terminations of employment due to discharge, permanent
disability, death, retirement, transfers to another establishment of
the same company, and entrance into the Armed Forces, for a period
expected to last more than thirty, consecutive calendar4ays.
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Siindard industrial classification code (SIC) A scheme for the classi-
fication and description of employing establishments by the type of
industrial activity in which they are engaged. The SIC is published
by the Office of Management and Budget and regularly updated.

Standard metropolitan statistical .area (SMSA) A widely used Census
Bureau concept for defining urban areas. a county or group of con-
tiguous counties which contain at least one city of fifty thousand in-
habitants or more, or "twin cities" with a combined population of at
least fifty thousand, and such additional contiguous counties which
meet criteria demonstrating their metropolitan character and economic
and social integratien with the'eentral county or city.

Subprofessionals and paraprofessionals Person§ trained to perform
work to assist professionals but requiring less than baccalaureate educa-
tion-and-tralning,--

Supportive services Services provided clients of manpower programs in
support of training qnd employment services, such as day-care, health
care, andtransportation:allowances.

Turnover - The gross movement of wage and salary workers into and
out of employed status with respect to individual establishments. Turn-
over is divided into two broad categories. accessions (rehires and new
hires) and separations (including all types of terminations of the employ -
ment relationship).

Typology A scheme for the differentiation of a larger set or items into
classificationsbased on some characteristic attribute or feature.

Underemployment Includes persons working full or part time, with
inadequate incomes, including those working part time because full-
time work is unavailable, those working full time with earnings that
do not raise family income above the pop erty or near-poverty level, and
those working full time at jobs that require lower levels of skills and
abilities than other jobs for which they are qualified.

Unemployment Includes persons available for work but without a job
and in'the process of looking for work, as demonstrated by speCific job -

seeking efforts made within the last four weeks. Also includes persons on
layoff who are to be recalled or who are waiting to report to
a new job starting within thirty days.

Unemployment rate The number of persons unemployed, expressed as
a percentage of the civilian labor force..

Universe of need (uoN) - The total number of different individuals,
both unemployed and underemployed, who may need manpower
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training or related services during the course of tie planning year
according to some predetermined criteria.

Upgrading T- he improvement of job skills undertaken to enable persons
to move into occupations or positions requiring greater skills than those
previously held.

Wages Payment by the hour for .work rendered. Total wages for statis-
tical purposes include all renumeration paid to workers, including
commission, bonuses, cash value of meals, lodging, and other gratuities,
when furnished in connection with the job.

. Work force Total number of persons employed, based on establishment
data rather than census data. Because these statistics are derived from
Surveys of employment establishments, they differ from labor force
statistics that are based on household data, because persons who work
for more than one establishment may be counted more than once.
Private household workers, self-employed persons, and unpaid family
workers, are excluded, but workers less than sixteen years old may be
counted in the work force. The difference between work force and labor
force statistics is particularly significant when data are being compared
for places where workers commute between areas.

3 0:.
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establishing manpower policy goals,
step one of planning, 103-04

estimates, cross- tabulated, three

estimating individual data cells, 128
evaluate alternative approaches,

step five of model, 196-97
evaluation

alternatives effectiveness
assessment, 256-57, 272-81

and monitoring, step six of
planning, 106-07

impact assessment, 257
internal, 252
measures, 259-60
national manpower program,

253-54
operational control and

assessment, 256;260 -72
outcomes assessment, 257
state and local levels, 24456
uses of, 289

evolution from agriculture to
industry, 12-16

examining alternatives, step three
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examples, 221-25, 267, 276-81
executive involvement, power, 43,

58-59, 292-95, 297; variables,
57-59

exits, evaluating procedure, 263-65

feedback and modification, step
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flows, scheduling of, 228-37
focus on strategic planning, 247-49
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152-57. See also estimating ,

Foster Grandparents, 56
funding under CETA, 50-51, 294,

298-99, 300, 303, 311. See also
allocation
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-r

geographical scope, typology of
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establishing manpower policy,
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initial, 29
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local policy, 184-86
of manpower planning, 291-92
state and local manpower, step

eight-of model, 199-201
good practice in manpower plan-

ning, 107-13
groups and services, allocation

among, 214-40
growth, labor force, 74-75

Health Manpower Act, 50
high mobility, in step three of

model, 192
hours of work, 72
human resources

definition, 16-17
in manpower planning, 13-16

identify
batch and continuous flow

service strategies, steps one
and two of scheduling process,
238

problem area-, step one of
model, 188-90

significant job availability
constraints, step two of
scheduling process, 238-39

specific population groups
directly affected by problems,
step two of model, 190

identifying barriers, step two of
planning, 104-05

impact assessment, 257, 281-84 -
implementing a,program, step five

of planning, 106 --

industry- occupation matrix, 144-52,
155, 156, 157

influence, sources of, 292-95
information

barriers, 128-29
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263, 265, 266
Intergovernmental Cooperation
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scope, 62; realities, 26; status
of, 64; typology of, 80-88
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literature on planning, 24-25
loading

diagrams, 230, 232
the system, 228
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match group to, step nine of
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.300-04

definition, 17
development, definition, 17
evaluation, 251-56; typology,

. of, 256-99
indicator packages, 118, 1,20
planner, assignMent of, 65;

labor markets and the, 96;
who is? 31-34

policy, definition for 17;
establishing goals, stepione of
planning, 103-04

program evaluation, national,
253-54; planning, 20, 21

requirements, forecasting,
152-57

services, universe of need,
117-21

typSlogy of, evaluation, 256-99
Manpoer Development and

Training Act
' allocation of funds, 40

',funds from, 58
programs of, 38
replaced by CETA, 50, 103, 310
manpower planning

as a profession, 31
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councils, 21
definitions for; 16 -23''
dichotomy in,_28-34 '

goals,29, 103-04, 184-86, 291-92
good practice in, 107-13
inclusion of, 17
labor market, 20-23; statue of,

literature on, 24-25
macro, 18-19
micro, 19 20
outset of,, 29
payoff for, 297-300
principles and techniques, 27
process; steps to take, 27
separate from administration,

-61-62
_specifics of,-113-14_

steps .to, 102-07
strategic, 101
structural issues in, 304-05
support for, strategy, 295-97,
the who of 99-102
typology for state and local,

variables from state and local
experience, 51-64

who does it? 31-34
7Markov,process, 236-37

match group t6 jobs, step nine of
model) matching training needs
and output, 176-80,

matrix
curriculum priority, 218-21
education-output, 172-73
industry-ocCupation, 144-52,

155, 156, l57
occupational labor supply,

163-66
sample transition, 235, 236'

methodology, universe of need,
approach and transition tech-

, niques, 117-21

methods for developing cross-
tabulated estimates, three, 193-94

micro manpower planning, 19-20

of services, alternatives in .4
planning, 26

occupational supply, 163-66
program and service, 206-12

model
continuous-process,.262-63
for development of local man-

power policy, ten steps,
186-206

Markov, 236-37
multifactor allocation, 217
stocks and flows, li1-29

Model, Cities, 103, 241
moderate barriers, in step three

of model, 192
modification and feedback, step

seven of planning, 107
monitoring

and evaluation, step six of
planning, 106-07

evaluation procedure, 261

national manpower program
evaluation, 253-54

National
Alliance of Businessmen-Job

Opportunities in the Business
Sector, 41, 208

Association of Counties,
Commission on Manpower

Policy, 50'
Governors' Conference, man-

, power staffs, 62; ,position
papers, 43-45

Neighborhood Youth Corps, 56,
208

New Careers, 56, 208 4

Nonreading AptitucIP Test Battery,
132

occupational labor supply niatrix,
163-66

Office of Economic Opportunity,
39, 40, 56, 59-60, 253; of Manage-
ment and Budget, 46, 47, 56,
60-61; of Rehabilitation Services,
59-60

operational control and assessment,
260-72; basic form of evaluation,
256
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Operation Mainstream, 56, 208
Opportunities Industrialization

Caters, 295
organized and unorganized labor

market% typology of, 84-85
outcomes

analysis, 284-89
assessment, 257

output of,employer training
programs, 173-76

packages, manpower indicator,
120

. participation rates, changes in,
67-68

pathologim, labor market
dircadvantagement, 93
Employment and' Earnings

Inadequacy Index, 93;94
labor shortage,,94-96
poverty, 92-93
unemployment and underem-

, ployment, 88:-92
payoff for manpower planning,

297=-300

plan vs performance analysis,
260 -61

planning. See also manpower
planning

specifics of, '113 -14
steps to; 102-07
strategic, focus on, 247-49 .

techniques of,23-28
policy

goals, linkagc between national
and local, 184-86

manpower, definition of 17;
establishing goals, step one of
planning, 103-04' -

model for development of local
manpower, 186-206

,political cnvironmtnt, 291 -306
potential-- -

competition, 161-66'
contributions, 307-09

' poverty, labor market pathologies,
92-93

prescribe service strategy, step tcri
ofmodel, 205-06

President's-Committee on Man-
power, 39, 40

primary and secondary labor
markets, typology of, 82-83

prime sponsor
concept, 45
planning councils, 300
responsibility, 302

principles of planning, 23-28

prioritize alternatives, step six of
model, 197

private vs public labor markets,
typology of, 81433,

problem
areas, identifying, 188-90 -
constraints, three, 222-23

333

process
Markov, 236-37
orientation, 63
scheduling, five steps, 238-40

program
and service mix, 206-12
performance information

system, 266-72

programming, linear, 224-26
project client availability, step four

of scheduling process, 239, 243
Public Employment Program, 57;

58, 208 Service Careers, 208
public member advocacy, 63-64

.0"
Milos

cost/benefit, 225, 226
cost/effectiveness, 276-81
student/teacher, 258,

record keeping, 261 -66

recruitment, channels off 180-81
requirements, forecasting or man-
" power,.152-57, 158

resource
constraints, alternatives in

planning; 26
human, 13-17
tentative allocition step seven ,..

or model-, 198-99
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scheduling
. flows, 228-37

process, five steps, 23-8-40
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stocks and flows model,. 121-29
strategic planning, focus on, 247 -49

separating planning and adminis-
tration, 61-62

sequencing, 226-28
service in

agencies, ass' roles among;
240-47

: .

and groups, allocation ong,'
214-40 .

and program mix, 206-1
strategies, allo..ation; among,

218; identify for scheduling
Process, 23849

strengind weaknesses of
decentralized planning, 306-12 et

structural issues in manpower
planing, 304-05

supply ..
and demand factor in planning, ,

108, 110 . .
of labor, local, 161-63 i t .

support for the planning sutegy,.
295-97 .

stritegy, definition of, 208;
target groups

reis.21ibe, step ten of model, allocation among, 214-17

setting objettives, step four of
planning, 105-06

severe barriersoln step three..of
model, 192

SIC classifications, i44-50,
skills . '

develoPmetlt, 166-81
specific vs mcral, typology of

labor markets, 85-86
Social Security AC,t, 45, 50, 103
sources of influence. 292-95
Special Impact, 564
ilecjfic vs.generatskills, labor

Market typology, 85-86
sp cs,of planning, 113-14
staff, competence, 62-63
standard metropolitan statistical

area
area CAMPS, 4/x
contiguous to labor markets, 22
information form,162-63
job opcninv, 158

ie and local fevels, tivaluatiOn'at,
254-56; typology of; 256-99%.

atus of labor market, manpower
planning, 64 .

steps -
in the planning process, 27
model for development of local

manpower polic.y:ten, 186-206
to manpower planning, seven, 4(

102-07

- S project client availability:239
technical assistance and training,

305-06
techniques planning, 2 -28

- ten steps, odel for devel ment
of IciCal manpower poi" : 86-206

the who of manpower p anning,
99-102

Titles I through V of CETA, 48-51
".....astining .. .1

,opacity constraints, 213;
a'k."Iinear programming, 223-24

ds and output, matching of
/6-80. ":

cti4Vitbgdiris; output of employee,
173-76

1,
technical assistance and,

. 305-06 /
vestibule, 17 . ,...

transition matrix, sample, 235, 236
r

transitional techniques, meth-
odology of universe of need, .-
120-21

-'5,-
two- and'thige-year planning

cycles,.113
typology

."
'for manpower planning, 16-25,'
of labor markz.:::>, casual vs .:-, '''-'

. permanent emplOer-
employee attachments, 83-84;
channels of recruitment, ,
87 88; geographical scope,
80-81; internal vs external;
81; organir,ed and unorgani
ized; 8445; primary and ",
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secondary, 82433; private
public, 81-82; specific vs
general skills, 85-$6

of_rtate and local manpower
evaluations, 256-99

understanding the national, state,
and local economy, 140-44

unemployment
and underemployment, labor

market pathologies, 88-92
as a,concept of labor force

.participation rates, 68
universe of need, 51, 117-21, 130-37
user of evaluaii ,n,4289

.
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Variables from state and local
manpower planning experience,
.51-64

vertices of the solution line, 225
vestibule training, 173 4e'rl
Vocational Rehabilitatpn,A 4 5

Wagner-Peyser to

weighii ,21:48t.
where- re theloW:l
who is a maritxmeir,q3 r? 1-34
why maw plitnn ? 12-16
Work Incentive Program, 50, 58,

103, 208

103
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